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be discussed are staff services ~/ typical of law enforcement agencies, 

suchas the recruitment, selection, and training of personnel; planning, 

purchasing, internal investigation, and the like; auxiliary servlces,- 

such as records and communications systems, detention facilities, labora- 

tory services, and ithe like; and selected field services, ~/ including 

criminal investigation, delinquency control, special task for~ce operations, 

vice control, and related activities. • 

It is important at this point to establish some working defini- 

tions of "consolidation," '"cooperation or~coordination~ '' and "region. ~' 

In the context of this report, Cpnsolidationiis the .mer$in~, in whole 

~ Or inpart, of one governmental ~urisdictiont or function thereof2 with 

another ~oveynmental ~urigdiction ~ or fungti.on 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 aEreement between 

two or more Eovgrnm£gtal ~urisdictions each with defined responsibilities 

• t_o ~ointly provide a common'service. This definition i:s limited:to formal 

agreements and does not extend to informal arrangementso !/ The phrase 

"defined responsibilities" is 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 meanso 

~/Staff services are nonline functions and activities used to 
develop.personne ! and departments to effectively meet ~olice responsibilities. 

~/Auxiliary services are nonline functions, separate from staff 
services, which provide technicii~special, orsupportiVe services to other 
nonline or line elements Df a department. 

~/Field services are line functions and activities directly con- 
corned with the fulfillment of primary police responsibilities. 

~/Informal arrangements tend to be those of a mutual-aid nature in 
Which one department agrees £o come to the assistance of another as required, 
usually during emergencies. Such arrangements serve a valid purpose, but 
they do not material!y add to the quality of service provided by a specific 
department nor do they improv~'th~quality~of~personnel. " "" ..... 
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A definition of region poses some problems. The Word "region' 

immediately suggests some established 6oundarles, albeit artificial ones. 

The English common law concept of a region (or community) as an area 

havin~ a commonality of interests is accepted as a definition of a region 

in this study; thus, it is not confined within defined political boundaries. 

Rather, 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- 

vati0n of peace, protection of life and prbpertyp and enforcement of 

criminal laws and certain regulatory statutes and ordinances. Of immediate 

concern is the identification of functi0ns which properly fall in the 

province of police responsibility and those functions traditionally, 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 

such functions and will identify possible steps by which nonpolice functions 

might be transferred to other pubiic 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 Ill, IV, and V are concerned with analyzing 

the problems and potentials of coordination or consolidation of selected 

police 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 missi0n, in these chapters, then, is to suggest methods 

of improving selected police functions through coordination or consolidation, 

with the hope that each jurisdiction will be better able to cope with 

theproblems of law enforcement. In short, the assumption is that 
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total consolidation of one jurisdiction with another is unnecessary if 

certain staff, auxiliary, and.field-assistance can be provided each 

jurisdiction. 

In Chapter Vl, theprob!em 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. 

Significant methods used in conso!idating 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 coordination or consolidation 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 formation 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 conso!idating selected police functions , or .only through 

total consolidation of police jurisdictions , these are the routes that 

should be taken;.but ~t 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 argue d simply in this manner, Present-day realities 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 preyent 

changes in it. Thedemocratic 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. 

I 



Before proceeding with the report; three basic assumptions regarding 

the status of local government in the United~Stateswhichbear on the scope 

and content of the report should be set out° First, local government will 

not b4 eliminated, even if S0me•governments are completely consolidated 

with others. Second, ~it is unnecessary to think of removing a function 

from any local government that is capable of providing that function at 

a level desired by local residents, or if in its performance, it can meet 

state standards regarding quality •0f service. •~ Third, it is desirable to 

preserve as much local governmental control as is reasonablelwhile in- 

• creasing the quality and quantity of service. • These three basic assump- 

tions underlie the enSuing discussion regarding coordination or consoli- 

dation of l~z enforcement services. 

Research. l~ethods Utilized 

Several techniques were utilized in the preparation of this report. 

A detailed review was made of •available literature, ranging from general 

metropolitan studiesto studiesof specialized police'activities. Special 

attention was given to the literature on existing arrangements for inter- 

governmental cooperation, even though most 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 int0 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 seiected state constitutions, per- 

tinent !ezislation, opinions of attorneys general, court decisions, and 

other sources to determine l~gal authorizations, prohibitions, or restric- 

tions relating•to the coordination or consolidation of I~ 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~pro~ect staff ma deintensive field visits to a 

number of governmental jurisdictions and agencies to obtain firsthand 
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impressions and factual data relating to the coordination and consolidation 

of I~ enforcement activities° Law enforcement and general government 

officials were interviewed in Phoenix~ Arizona; Los Angeles County and 

the Cities of Lakewood, Norwalk, Do~,mey, and Oakland, California; the 

Metropolitan Government of Nashville-Davldson County~ Tennessee; the 

Municipality of Metropolitan Toronto, Canada; Metropolitan Dade County, 

Florida; and Nassau and Suffolk Counties, 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 Chicago Police Department; the Illinois State Police; the Illinois 

Division of Criminal Identification and Investigation; and the Sauk-Prairie 

Police Department, Sauk City, ~.~isconsin, 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, among others~ Kansas City, 

Missouri; Baltimore, Maryland: and Atlanta, Georgia, 

~o conferences were of special value in the preparation of this 

report, A two-day conference, held in mid-June, 1966, brought together a 

number of la~.~ enforcement and general government 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 suggestions emanating 

from both conferences have been incorporated into the report. 
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I. GENERAL FINDINGS AND CONCLUSIONS "'" 

The ensuing discussion summarizes the general findings and con- 

clusions of a detailed study 0f the problems and potentials of coordination 

and consolidation for the achievement of better police ser~iceso The dis- 

cussion follows the chap~e~ a~rangement of the report, presentlng first the 

general findings and then the more important conclusions or recommendations, 

Obstacles to Coordination and Consolidation 

FindinRs 

Obstacles 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 local of governmental services, and also-because even the smallest 

local governmental jurisdictions like to believe that they can provide at 

least minimal needed policeservieeSo 

. Generally, the political and social pressures inherent in the desire 

for local self-government, rather than legal restrlctions~, militateagainst 

the coordination and consolidation Of police s4rViceso ~ost counties, how- 

ever, operate under legal restrictions that limit their ability to provide 

urban-type services, including law enforcement. 14ove~s for the ' coordination 

and consolidation of local police services must take into account the 

strengthof the political and~social pressures for local self-government, 

Primary Conclusions : " 

Broad joint-exercise-of-powerslegislatlon, that permits many types 

of intergovernmental agreements~ appears to be the most convenient-authority 

! 
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under which coordination and consolidation of• police services can be accom- 

plished~ Action under such legislation involves no changes in existing 

governmental boundaries or political struetures~ nor does it negate principles 

of local self-government; rather, it represent s responsible exerciseof the 

powers of local self-governmento All aspects of police service--staff, 

aux&liary , and field services~ and even total police service--can be coordi- 

nated and consolidated. Manystates already have adopted some form of 

joint-exercise-of-po~Ters legislation° 

Other Conclusions 

If the county is to become a viable instrument for providing urban- 

type services~ especially I~ enforcement ~ significant changes in its legal 

status must be made.. Particularly,•the role of the sheriff will need to 

be modified.• 

Coordination 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, 

and training of personnel and planning lend themselves to joint action; 

~Thereas public information ~ internal investigation~ and staff inspection 

are more closely identified with•individual jurisdictions, 

All police agencies need qualified, trained personnel capable of 

performing assigned duties.• Unfortunately~ many lack the necessary resources 

for recruiting and selecting qualified personnel and for providing the 

training needed at all levels of service° Many also laGk the resources and 

capabilities for providing the sound~ continuousplanning that is the basis 

for evaluating departmental effectiveness and assigning personnel° These 

endeavors lend themselves to an areawide approach through coordination or 

consolidation of the efforts of a number of jurisdictions. 
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Staff activities associated with public information, inspection, and 

internal investigation are appro9riately the tools of the individual police 

administrator and only rarely, or in limited degree, lend themselves to 

performance on an area~.~ide basis° 

Criminal intelligence is a staff service that does not fall precisely 

into either of the two genera! groups~ in one sensi, it is 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 departments engaged in similar and related work° 

Primary Conclusions 

Police activities related to manpower needs should be organized on 

the basis O f areas largeenough to support good programs. Through joint 

recruitment, selection, an d training, police agencies increase their ability 

to secure the best available personnel° The state should participate in 

the programs through developing standards and requirements, assisting in 

making training facilities available to all departments, and establishing 

manpower reserves upon which local• departments can draw to maintain their 

strength when their personnel at whatever level are receiving training° 

The fulfillment of police responsibilitie s depends upon the effective 

use of manpower. To this end, all police agencies need planning assistance 

on organizational and.Procedural matters and access to areawide crime and 

modus operandi analyses, Such planning tools are beyond the capacity of all 

but the larger departments. 

Other Conclusions 

I f  c r i m i n a l  i n t e l l i g e n c e  i s  d e f i n e d  as i n t e l l i g e n c e  d a t a  r e g a r d i n g  

o r g a n i z e d  c r ime ,  c o o r d i n a t i o n  on an a r e ~ i d e  b a s i s  i s  needed  and p o s s i b l e ,  

It is primarily an information-gathering activity, and the data from many 

jurisdictions usually must be coordlnated to provide useful information° 

.Pui%iG informationservices should-be cogrdinated in metropolitan 

a r e a s .  A p r a c t i c a l  example would be a c o o r d i n a t e d  p u b l i c  i n f o r m a t i o n  program 

between a central city and its suburbs° 
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Each state should consider establishing a unit which would have 

as its sole responsibility provision of internal investigation assistance 

as required and the ° " °~" inltlo~IOn of investigations when necessary. 

Coordination and Consolidation of Auxiliary Seryices 

Findings 

The auxiliary services of records and communicatiens, crime 

laboratory services, and detention are the police 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 possible primarily because it involves 

cooperation only on technical matters; in this, auxiliary services differ 

significantly from other police functions, particularly field services. 

Auxiliary services are costly, and resources beyond the competence of most 

jurisdictions are needed in order to perform them with any degree of 

effectiveness. 

Auxiliary services make it possible for police agencies to fulfill 

their basic responsibilities by dispatching personnel promptly, bringing 

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

studying and analyzing the physical evidence pertinent to a particular 

investigation. Many police agencies cannot adequately perform these 

services alone. 

ji~ One auxiliary service, detention, is not concernedwith the ful- 

fillment 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 jurisdictions is 

essential to the provision of effective records, communications, and 

laboratoryservices. Certain records must be maintained, and certain 

records services provided, on an areawidebasis. 
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Communications systems must be improved through inter jurisdictional 

contractual arrangements, coordination among radio systems, and through ~ 

an increased role for the state as a coordinating agency. 

Crime laboratory 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 expensive 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 

Finding s 

Field services are a controversial area for the implementation of 

coordinated and consolidated police service, primarily because such 

activities involve the fulfillment of baeic poiice 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 capacity of most jurisdictions 

to supply adequately. Criminal investigation and vice control tend to 

be concerned primariiy with criminals who most frequently operate areawide, 

rather than in a single jurisdiction. Control of delinquency 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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Primary Conclusions 

Because criminal investigation and vice control, particularly, 

are concerned with a highly mobile criminal element and require significant 

manpower investments, they are susceptible to areawide performance° 

Delinquency control responsibilities are the most local and least 

susceptible of performance on a coordinated basis. Special training and 

legal skills are essential, however, to successful programs, and conse- 

quently this aspect of delinquency control is susceptible of areawide 

development. 

Policing of special events is a proper activity for coordinated 

action, particularly through the use of mutual aid pacts. In some cases, 

a statewide task force for ~n~o purpose could provide needed manpower 

which would not be available to individual jurisdictions acting alone. 

Other Conclusions 

Special tactical units should be organized on an areawide basis 

in order to be fully effective. However, the continuing need for manpower, 

as distinguished from manpower needs for the policing of special events, 

precludes the use of mutual aid agreements for their establishment. A 

state or county police organization might provide such units. 

Police Service and Jurisdictional Consolidation 

Findings 

Not every police department is capable of providing needed staff, 

auxiliary, and selected field services; nor is every local government 

capable Of providing a desirable quality 0f police services generally. 

Many local jurisdictions cannot provide adequate police protection unless 

they receive assistan,':e from other jurisdiction~ and many jurisdictions, 

for one reason or another~ cannot provide even basic patrol services. 

These situations call for the coordination or consolidation of effort and 

services. 
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A number of approaches have been used successfully in consolidating 

police responsibilities. They include: cc~mprehensive reorganization under 

metropolitan-type governments; the use of subordinate service taxing 

districts under a strong county governme~t; intergovernmental agreements; 

and annexation by municipalities of fringe areas. One additional approach, 

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

Primary Conc!usions 

Comprehensive reorganization under a metropolitan-type government 

offers the best possibilities for unifying 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 government, especially through a county 

policing agency operating under a county charter° 

At present, consolidation is perhaps most easily achieved through 

the use of intergovernmental agreements or contracts. The prime advantages 

are that permissive legislation is already available, and that consolidation 

can be accomplished without appreciably disturbing existing governmental 

structures. 

Other Conclusions 

Annexation and police special districts are also tools which can 

be used in achieving consolidation of police responsibilities. Both, 

• however, have serious limitations. Annexation cannot be use~ effectively 

when the central city is iargely surrounded by other municlpal corporations, 

a situation that frequently prevails. Special districts covering a large 

territory may be created to provide police protection, thus eliminating 

jurisdictionel problems. However, this method involves the creation of a 

single-purP0se local government over Which little popular control can be 

exercised. 
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Role of the State..in Improving Local Police Service 

ind in~s 

States are becoming increasingly awar~ of the problems of local 

government, including the problems common to police service. This 

awareness may be augmented as a result of the 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 assistance 

aimed at improving local police service. State training legislation 

provides a precedent for expanding the role of the state into other areas 

of police service. 

Primary Conclusions 

states increasingly must establish standards and requirements for 

the conduct of local police service. The establishment 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 await requests 

from local jurisdictions. 

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 contain so much area or 

population in order to be able to provide certain staff, au~=iliary, 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° 
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Iio OBSTACLES TO CCOPd)INATION AND CONSOLIDATION 

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

of all governmental activities. Although'a ranking of these activities 

on any type of local-areawide scale is subject to Criticism, the Advisory 

Commission on Intergovernmental Relations concludes that law enforcement 

is consideredto 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, i/ 

Although the report•0f 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. '~argescale 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 Sacial--and offer suggestions for 

lessening their impact. 

~/Advisory Commission on Intergovernmental Relations, Performance 
of Urban Functions: Local and Are~id~, 1963, pp. 9-23. See also John C. 
Bollens and Henry J~ Schmandt, The ~letro~oli_____s~ ItS People, Politics and 
Economic Life (New York: Harper & R0~, 1965), p. 312. 

2/ibi d •.. -- ., p. 14. 
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Legal Obstacles--Constitutional and Statutor_____~V 

Unlike the United States Constitution, state constitutions 

generally are very detailed and contain many provisions that are essen- 

tially statutory in nature° State constitutions also can be amended with 

relative 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. z/ In essence, 

concern 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 po~ers dele- 

gated to local governments, with the result that "local government is 

fractionated and confusing. It is restricted territorially, financially, 

in structure and personnel, and sometimes directly in the functions 

authorized. '~/ 

Status of Municipal Government 

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

States. Home rule for municipalitiesdates from the mid-1870's in Missouri 

and has now been adopted in some form by 28 states, z/ Its growth primarily 

Z/Paul G. Kauper, The State Constitution: Its Nature an d 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 (Michigan and Alaska constitutions 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.) 

- !/Advisory Commission on Intergovernmental Relations, State Consti- 
tutional and Statutory Restrictions Upon Structural, Functional, and Per- 
sonnel Powers of Local Government, 1962, p. Ii; hereafter cited as Restrictions. 

Z/Charles S. Rhyne, M__unicipal Law (Washington, D. C.: National 
Institute of Municipal Law Officers, 1957), Sec. 4-3. See note ii, 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. 
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represents an effort on the part of municipalities to avoid the restric- 

tions of special and general law legislation° The basic precept of home 

rule is that municipalities be permitted to establish and amend their own 

charters, within certain constitutional and legislative limitations. 

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

executing zorm, home rule is granted directly by the state constitution 

and requiresno legislative implementation. The second is the non- 

self-executing type, which requires legislative implementation. 

One view that dominated early thinking about municipal government 

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

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

granted by the state robe exercised within certain specified limits. This 

is not a denial of democratic government but rather a recognition that the 

state has created municipal governments and allowed 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- 

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

It is a general and undisputed proposition of law that~ 
a municipal corporation possesses and can exercise the 
following powers, and no o~hers: First, those granted 
in express words; second, those necessarily or fairly 
implied in or incident to the powers expressly granted; 
third, those essential to the accomplishment of the 
declared 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 publlc corporation that can be re- 

garded as a subordinate branch of state government and as an instrumentality 

of state administration ~ with certain delegated powers to be exercised 

4 . . . . . . . . .  

~/ Pe0ple v~ HurlSut, 24 Mich. 44 (1871). Justice Thomas M. Cooley 
said, "o ~. local government is a ~atter of absolute rfght; and the state 
cannot take it away." • 

/Commentaries on the Law of Municipal £orDorations , fifth ed. 
(Boston: Littlei Brown and Co., 1911), Vol. i, Seco 237. 

I 
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primarily for local purposes. The essential and distinguishing charac- 

teristic of a municipality is its duality of purpose, namely: (i) to 

assist in the government of the state as an agent or arm of the state and 

(2) to regulate and administer the local affairs of the incorporated area 
8/ 

for the benefit of the local community.- 

A municipal corporation performs certain services for the benefit 

of the people living within the corporate boundaries. These services are 

generally limited to the corporate boundaries by two related 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 

legislative authority, be exercised beyond them. The second is that two 

lawfully organized public er municipal corporations cannot have jurisdic- 

tion and control at one time over the same population and territory for 

the exercise of like powers. These two well-settled legal interpretations 

prevent municipalities, without specific state authorization, from per- 

forming governmental acts in concert or from contracting for their per- 

formance. 

An opinion of the attorney general of the State of Washington 

typifies this legal position. 9/• •When asked if a city could contract with 

a county for la~7 enforcement services; he ~ stated that it was not possible 

because of lack of an express grant of power. "If there is a doubt as 

to whether the power is lacking, it must be denied." 

Home rule, as 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 by the concept of home rule 

can be found in the reactions t'o recent legislative prdposals in the State 

r ~ * 0 f Michigan. A number of bills introduced in the legislature were viewed 

~/Rhyne op~ cit~ See. i oo The , _ , -4 See also, Eugene McQuillin, __ 
Law of Municipal Corporations (Chicago: Callaghan and Co., third edition, 
1949), Vol. i, 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 g@vernment are more appropriately ca±±e_ quasi- 
municipal corporations. 

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

1965. 
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by the Michigan Municipal League (the association of Michigan municipalities) 

as an intrusion by the state into the prerogatives Of home-rule municipali- 

ties. I0/ No one questioned the right of the legislature to pass legislation 

affecting home rule; the question was, rather, a political one. The 

Position 0f the League was that any legislation introducing further controls 

by the State over municipal government is inimical to home rule. 

Legislative proposals designed to establish statewide criteria for 

law enforcement activities will meet opposition from home-rule advocates, 

not because the state does not have the power to ~nact such legislation, 

but rather •because it would be an infringement of home rule. Home-rule 

advocates probably would not object tO permissive legislation authorizing 

interlocal agreements for law enforcement on a voluntary •basis. They 

would, however, probably resist any move to establish statewide mandatory 

training requirements for police officers, for example. 

Status of County Government 

Three aspects of current county government have an effect upon 

law enforcement Service provided by counties. These are the traditional 

structure of county government, the role of the sheriff, and the emerging 

trend of county home rule. 

Traditional Countyo Counties are ~quasi-municipal corporations 

organized as subordinate agencies of the state government to aid in the 

administration of state affairs, with Such powers and functions as the law 

prescribes. Counties are distlnguishedfrom municipalities because they 

are created for the benefit of the statue and n0t for the advantage and 

convenience of the people within their b0undaries.l-~i/ 

~/Robert E. Fryer, "1966 Legislative Report,,' 39 M__ichigan Municipal 
Review 172 (1966). 

ll/Rhyne, op. cir., Sec. 1-4. McQuillin, op. cir., Sec. 2.46. ~ See 
also CommiSsioners Qf Hamil~on•Count~ v. MiRhels, 7 Ohio St. i09 (1857), 
which is a Significant court decision identify!~ng the role of COunties by 
a state court. 
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In most instances, the stste exercises greater control over 

counties than over municipalities because counties primarily are performing 

responsibilities delegated to them by the state,whereas municipalities 

usually are performing services for their residents, who requested that a 

corporation be created to provide certain types of services that the county 

was not providing. 

The distinction between counties and municipalities becomes more 

clear when it is noted that "the city is what the legislature chooses to 

make it, subject to certain constitutional limitations, but the county is 

what the constitution makes it and the legislature is limited to dealing 

with the organization written into the constitution° ''12/ Thus, counties 

are Controlled by the • state constitution, whereas municipalities are 

controlled more directly by the state legislature. 

Throughout the United States,counties almost always have the same 

fundamental structure, based upon detailed constitutional provisions calling 

for the frequent election of a large number of depart~ment heads, each '~ 

with specified duties and independent authority. Most state constitutions 

provide that all county governments in the state have the same organization, 

severely restrict the changing of boundaries, limit the types of service 

that can be offered at the county level, restrict taxing authority, and 

establish low debt limitations and other restrictions•o The governing body 

of most counties, ~hich usually consists of three to five members, has both 

legislative and administrative responsibilities. There is seldom a single 

county executive with over-all responsibility for county governmental 

activities. 
i 

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

enforcement field in the United States. No other law enforcement official 

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

l--2/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. 

I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
! 

I 
I 
| 
i 

I 
I 
I 
I 
I 



I 
l 
I 
I 
I 
I 
I 
I 
I 
I 
I 
I 
l 
I 
I 
I 
I 
I 

23 

no other law enforcement official is saddled with so many nonpolice duties; 

and none has been accused of such lack of professionalism. 

It is not uncommon to find sheriffs performing law enforcement 

functions, maintaining custody of prisoners, serving civil papers and 

otherwise acting on behalf of the courts, collecting 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 states 

provide for the election of sheriffs; 25 states provide by law for the 

election of sheriffs; and Rhode • Island provides by law that sheriffs be 

appointed by the governor. This follows the strong tradition throughout 

the United States of electing county department heads, each with independent 

spheres of •responsibility. 

With few exceptions, state constitutions do not mention or define 

the~,sheriff's duties and responsibilities. When a constitution creates an 

offioe without specifying its duties, the courts have generally assumed 

that the framers intended the office to embody all of the common law and 

statutory functions that 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 removed. Courts concerned with preserving the 

traditional Structure of local government tend to adopt this line of 
1 3 /  . • . 

reasoning.-- Law enforcement traditionally has been considered a common 

law duty of the sheriff. 

An opposing legal theory holds that the mention of the office of 

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 significant court case citations, see: Max A. Pock, 
Consolidating Police Functions in Metropolitan Areas (Ann Arbor: University 
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 unusual 

limitations upon the activities of sheriffs. In Texss, the attorney 

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 requirement prohibiting dual office 

holding by certain civil officials~ 14/ The sheriff under a contract 

program would become, in fact, the police chief of the contracting 

municipa!ity~ 

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 necessitate changes in state constitutions. In the 

words of Ma~ Pock, ". . . to constitute the county in fts present form 

as a metropolitan police unit would at best be difficult and at worst 

unconstitutionalo ''15/ 

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 

charter to go into effect on January I, 1967, i-~b/~" which calls for the abolish- 

ment of the office of elected sheriff and the appointment of a director of 

public safety responsible to the county executive. Civil functions performed 

by the sheriff under the old system will be transferred to the newly estab- 

lished department of judicial administration, and tax Collection functions 

will be transferred to the new department of finance, i7/ In brief, the new 

! 

14/Attorney's General of Texas Opinion, No. C-661, April !5, 1966. 

~--~J/Pock, ODo cir., p. 15. 

16/A vote to repeal the charter, adopted May 24, 1966, will be 
held on November 8, 1966. 

17/Multnomah County C h a r t e r , S e c .  6°20-6°40° 
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director of public safety assumes law enforcement responsibilities of the 

former sheriff, plus 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, still an elected official, is no longer the "principal con- 

servator of peace" within the county, that function having 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 
18/ the usual responsibilities for civil processes.- 

Changes in the office of the sheriff of LOS Angeles County represent 

still another approach• The sheriff remains an elected department head 

who retains the traditional functions of providing police service, maintain- 

ing custody facilities, and serving civil papers. However, under a county 

home rule charter and permissive state iegisiation authorizing interlocal 
• 

agreements, the sheriff provides complete law enforcement services to 29 

municipalities in a program of functional consolidation. The sher~iff, an 

elected official, has i exempt appointment; the remaining 5,000 empioyees 

are all under civil service• The Los Angeles County Sheriff's Department 

enjoys an excellent reputation for professional service--even though main- 

taining a semblance of a traditional sheriff's department 

Enabling legislation authorizing interlocai contractual agreements 

may be necessary to meet the problem of dual office holding and, in some 
J • : 

cases as in Texas, a constitutional change may be required. The Michigan 

Constitution contains a provision (Art. VIII, Sec. 28, Clause 2) that • 

permits this type of arrangement: • 

18/Metropoiitan Government charter for Nashville and Davidson 
County, Art~ 8, Chapter,2, Sec. 8•201-8.210; Art. 16, Sec. 15.05o 
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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, except 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 

city and county governments which operate primarily as cities, including 

San Francisco and Denver; one metropolitan government which operates 

primarily as a city, the Metropolitan Government of Nashville and Davidson 

County; and several city governments ~hich exercise some county responsi- 

bilities, including Philadelphia and Ne w York. 19/ 

There is also a trend toward the development of county home rule. 

Patterned after municipal experiences, several states now allow counties 

to write their own charters--among them California, Maryland, Michigan, 

New York, North Carolina, and Oregon. Several other states allow county 

home rule on selected bases, including Florida, Pennsylvania, and Tennessee• 

The main shortcoming of some of the provisions for county home 

rule is that they really do not give counties as much freedom for action 

as is usually granted to municipalities. The Michigan situation provides 

some insights into the problem of changing the role of the county to that 

• cvnst~ut~n establishes the principle of a local government The State ^ ~ ~ 

of county home rule and authorizes the legislature to implement the provi- 

sion through general law. 20/ Following several years of discussion, the 

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

20/llichigan State Constitution (1964), Art. 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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legislature adopted a home-rule measure in 1966,21/but it does not permit 

the residents of a county to fully redesign the traditional structure of 

county government. The act require:s that all existing constitutional 

o~fices, 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. 

Powers of home-rule charter counties are circumscribed to avoid 

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. Countyhome 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 county carefully prescribed to avoid 

conflicts with municipalities. 

Don Hummel, former mayor of Tucson, Arizona, and presently an 

assistant secretary of the U. S. Department of Housing and Urban Develop- 

ment, has succinctly 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 

thestate to cities and counties, he said, "The city as the historical 

and 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 responsibilities." Hunmlel 

further • noted that making county:government, a competitor of city government 
22/ would aggravate rather than improve intergovernmental relations.-- 

2 Public Act 293 of 1966. 
2__2/ 

Restrictionso See footnotes pp. 68, 72, •73 for Don Hummel's com- 
ments "in dissenting tocertain 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 perform urban-type services, even in unincorporated 

areas, it must be equipped with increased powers, means of self-determina- 

tion, adequate financial resources, and a flexible internal structure.23/ 

The county home-rule provision in Michigan does not meet these specifica- 

tions adequately. Although the powers of counties are increased, it is 

apparent thattheir basic structure remains the same. The several modifi- 

cations in their status are not enough to overcome the traditional situa- 

tion of the county as essentially an administrative unit of the state. 

The current general pattern of county government is ill-suited 

to provide urban-type services. Counties that are essentially administra- 

tive units for the performance of state functions cannot be 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 participate more fully in the 

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

MetropolitanAreas 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 often 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/ municipality.-- Court decisions in New York and Michigan, two states 

23/"The Urban County: A Study of New Approaches to Local Govern- 
ment inMetropolitan Areas," Harvard Law Review, Vol. 73:526, pp. 528-582. 
Gladys So Kammerer, County Home Rule, Civic Information Series No. 34 
(Gainesville: Public Administration Clearing Service, University of Florida, 

1959), pp. 16-17. 

24/William Martin, ~Metropolitan Regionalism: Legal and Consti- 
tutional Problems," 105 University of Pennsylvania Law Review, pp. 592-593 

(1957). 
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with strong home-rule traditions , tegd to s~pport this vie~o The New 

York Court of Appeals! has ~feld that ~hen a c~ty cannot handle a specific 

problem (in this cas~; an i~adequate~Se~age disposal system that endangered 

the health of residents in several-adjacent communities), the state may 

step in and rectify~ ~he 25/i situatibn.~i " The Michigan Supr~eme Court has [ - 
ruled that highways areola statewide concern, and that home-rule preroga- 

tives do not prevail if propert~ withinthemunicipality is required for 
26/ 

highway purposes..--- Itwould be presumptuous to predict what a court would 

say regarding law enforcement activities,~but in other areas of public 

safety and in matters relating to public health, court decisions have 

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

need.• The s~illover, needs in matters oflaw enforcement suggest Dhat~ 

the courts might follow this line of reasoning when confronted with, !! 

similar issues in this area. , 

• An analYsis 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 loca!i ' 

problems. When a problem is local to an entire region, and is not confined 

to a single municipality , it demands an areawide solution and, failing this, 

may bring action from a higher level of governmento 27/ Local jurisdictions, 

therefore, need to work in concert on problems where individual action is 

not sufficient° 

The National League of.Citles (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 
28/ powers° The policy statement says:-- 

RoSertson v. Zimmerman, 268 N.'f. 52, 196 N.E~ 740 (1935). 

26/Ci__uy of Dearborn v. M_ichigan Turnpike Authority, 344 Mich. 37, 
73 N.W. 2d 544 (1955). 

27/Winters, op. cir., [51. ~ 

28/National League of Cities, National MUnicipal Policy. Adopted 
at the 42nd Annual Congress of Cities, July 24-28, 1965, Sec. 13-5. 
(Emphasis added.) 
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.... Home rule conceived solely as isolation from 
~ outside re!e~-ionships •is a self-def~ating anomaly. 

An essential ingredient of Successful home rule is 
a recognition of inter'dependence amo}~g levels and 
units of government as the key to continued strength '. , 

and vitality in local government. Irterd~.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, l__nn 
th___is sense home rule privilege obligates local 
units of ~overnment to.a ~ractice of rollective 
cooperative and coordinated responslbility .... : 

: Law enforcement is one of the problem areas where cooperation is 
• ~ . . .  

needed. The more prosaic governmental services (e.g., water distribution 

and garbage disposal) frequently have been provided on a regional basis, 
• . • ..[ . 

but only Los Angeles County, Nashville-Davidson County, and one or two 

other large urbanized areas have made attempts to coordinate or consolidate 

law enforcement services. There are also some rural cc.r~nunities like 

Prairie du Sac and SaUk~city, wisconsin (to=el: 'population 3,200), which 
• . . . .  . . . . .  - . e [" .. • .,. ' ' • " : 

:have consolidated 'their lawe'nf•'orcemen£ services, but this is still a rare 

occurrence. The prile 'reason for lack~:0f~:co0pera£fve action is the value 

" each government p'lace~ ~pon:"hav~ing i{s o~.}n law enforcement agency. It is 

~not so much the argument for home rule,' as opponents to coordinated or 

consolidated law enforcement agencies would have one believe, as the 

desire for control over police activities. 

Joint Exercise of Powers 

The augmenting of coordination and consolidation of services 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 AEreements. 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 governmental 
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291 
reorganization.-- It is difficult to counter the argument that compre- 

hensive reorganization is the more iogical solution to providing better, 

more efficient local government° It is incumbent upongovernments, however, 

to provide the best possible services within the legal and political frame- 

works in which they operate. A provision most commonly found, and the one 

which will offer the fewest political obstacles, is a joint exercise of 

powers act. Comprehensive reorganization, albeit a desirable goal, is 

generally not a realistic one for meeting immediate problems. 

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 

intergovernmental contracts. More than half of the states have now adopted 

legislation which permits intergovarnmental contractual relationships. 

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 specific problems and areas° Critics 

are correct in identifying this type of interjurisdictional authorization 

as stop-gap solutions that do not go to the basic question of governmental 

reorganization° 

California Joint Powers Act~ A notable exception to this pattern 

is found in California, which has adopted broad joint powers legislation. 

The Joint Exercise of Powers Act3°/allows any designated public agenc~ / 

to exercise any power common to the contracting parties, even though = one 

or more of the contracting parties may be located outside of the state~ 

2-~9/For a more c0mplete discussion of the objections to interlocal 
agreements see: Advisory C0mmissionsonilntergovernmental Relations, 
Alternative Approaches toGovernmental ReoXganization in the Metropolita n 
Area_____~s, 1962, ppo 29-32o 

30/Government Code, Section 6500-6513, as amended by Chapter 990, 1963. 

3--!I/The broad concept of a publi¢ agency in this act inci'udes the 
federal government or any federal department or agency, theState of California, 
an adjoining state or any state ~department or agency, a county, l 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 ¢o0peration in the United States. 

Early in this centur~ Los Angeles County entered into contractual 

arrangements with a few cities located within the county to assume tax 

assessment and collection responsibilities for them.' Questions were raised 

about 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 authorized the legislature to provide 

by general I~ for the interg0vernmental agreements, and the Joint Powers 

Act of 1921 was the result of this action. The act was redesigned in its 

current form in 1964 to meet certain criticisms. 

Among the features of the California act are provisions that (I) 

allow the continuance of privileges and immunities, 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 in carrying out a joint activity; 

and (3) enable the participating jurisdictions to establish 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 buildings, 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.-- 

~--~11nterestingly, the legal authority upon which the so-called Lakewood 
Plan was formed in Los Angeles County IS 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," Pr0ceedings~ 
6th Biennial County Institute, County Supervisorts Assoeiati0n of California, 
1963, p. 7. See Chapter VI for a complete discussion of this program. 
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The implications of this act for law enforcement are considerable, 

and several programs have been worked out under ito A prime example is 

thePolice Information Network (PIN) operated by Alameda County for city 

and county governments in the San Francisco Bay Area. 33/ 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 possibilities 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 that of California. Connecticut, 

for example, has legislation on interlocal agreements 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 

llmitedo 3-4/ 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 services° 3-~5/ 

Enabling legislation for interlocal agreements that:is~ restrictive 

in nature is not an effective means of fostering interlocal cooperation° 

Broad and all-encompassing legislation is needed. 

m • 33/The PIN program is discussed in greater detail in Chapter IV. 

34/Conn______ecticut Code, Chap. I0~, Sec. 7-339a-Sac. 7-3391. Public 
agency as used in the Connecticut law means only city, towns, boroughs, 
fire districts, school distrlcts, improvement districts, or district cot -~ 
poratlons of the State of Connecticut 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° 

35/Tennessee Code Annotated~ sec. 5-113-5,i14. 
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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 m0~el act can be found in Appendix A.) 

This model suggests provisions for states that Wish to initiate legisla- 

tion or revise existing acts. Under the model; a state will authorize 

joint or cooperative activities on a general basis, which allows the local 

governmental units to decide what functions•they 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 proWide for agreements across 

state lines, but patterns of population frequently would make such agree- 

ments advantageous. 

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 evenmore permissive than the model act. 

Interlocal A~reements Across state Lines. A question has been raised 

whether states can authorize agreements for i~terlocal cooperation across 

state lines because they are assumed by some to be interstate agreements 

or compacts requiring consent of the United States congressunder the Federal 

Constitution. While this question has not•been settled through court 

decisions, it may be argued that because the powers 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 levelo 36/ Because some legal doubt still exists, however, it seems 

appropriate that the Advisory Commission on Intergovernr~ental Relations 

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

36/John Mo Winters, Interstate Metropglitan Areas (Ann Arbor: 
University of Michigan Law School Legislative Research Center, 1962), pp. 85-95. 

I 
I 
I 
I 
I 
I 
! 

I 
! 

i 

! 
! 
! 
! 

I 
I 
I 
I 



I 

I 

I 
! 

I 
I 
I 
i 
I 
| 

I 
'I 
I 
I 
! 

I 

IUTEODUCTION 

Nearly every critic of local government in recent years has 

pointed with alarm to the proliferation of local governmental jurisdictions, 

especially in metropolitan areas. The desire for local self-government no 

doubt accounts for the zealous development and protection of numerous local 

units--even when larger, more cohesive units would seem to be a logical 

solution to metropolitan area problems. 

Going hand in hand with the large number of local governments is 

the •apparent need each community feels to maintain its own law enforcement 

program. Commenting on this situation, Professor Gordon E~o ~lisner says, 
! 

"Despite gross changes in other facets of our society, the basic 0rganiza- 

tional structure of law enforcement has remained relatively unchanged since 

the turn of the century." Continuing, Misner notes that regardless of size, 

location in relation to other units of general local government, or 

financial resources, each local governmental unit is deemed ~capable" of 

administering basic l'aw enforcement within its own jurisdiction. -~I 

i/"Recent Developments in the Metropolitan Law Enforcement," 50 
Journal of Criminal Maw, Criminolo~y~ 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 i federal government° A further breakdown shows 
3,043 counties, 17,977 municipalities, 17,144 township governments , and 
18~323 special dlstricts. Of 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 t Association, i966), p. II.Y It has been estimate~ that there 
are 40,000 law enforcement agencies ix the United States': 50 federal 
agencies; 200 state agencies; 3,050 county agencies; and 36,700 municipal 
and township agencies. [Source: A.G. Germann, Frank D. Day, and 
Rohert Ro ~. Ga!lati, l_ntroductio~ to L~w EDforcement (Springfield, 
lllinois: charles C. Thomas, 1966), p. 153.] 
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Colonel E. Wilson Purdy, former Commissioner of the Pennsylvania 

State Police, points to the web of overlapping police jurisdictions and 

vague police powers which hamper the law enforcement officer in his day- 

to-day activities and concludes, "... is it no wonder that many law 

enforcement agencies find themselves on a treadmill with no progress being 

made to meet their increasing responsibilities. '~/ 

These comments point to a fundamental problem confronting law 

enforcement today--fragmented crime reFression efforts resulting from the 

large number 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 sam e or similar crimes° Although law enforcement officials 

speak of great 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 effective means of meeting current needs. 

Formal cooperation or consoiidation is an essential ingredient in 

improving the quality of law enforcement. Crime is not confined within 

artificially created political boundaries but, rather, extends throughout 

the larger community. A workable program of 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 stated, the concern of this study is "an analysis of the 

p~1=m= ~ 1 ~ = 1  police °A~.~o+~+~ and the "^ ^~ ~ . 1  : ^ ;  ................................. ~vt~t~a~ ~ coordination 

or Consolidation of services as an aid to the rePression Of crime."!/ To 
/ 

l 

!/'~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. 

~/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. 
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Political Obstacles 

Political obstacles to the coordination or consolidation of law 

enforcement services are many and wide-ranging. The fear of a police state 

is one; otheminclude political representation and influence , the status 

of the elected sheriff, and municipal home rule. 

Fear of a Police State 

Emotion-laden arguments about the dangers of a P01ice state are 

frequently encountered in discussions of coordinating or 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 tyranny can be found in 

the Final Rep0r~ of the Royal Commission on the Police of Great Britain. 37/ 

The ~ states that in a democratic society arguments regarding the 

fear of a police state rest upon fallacious assumptions. "The proper 

criterion is whether the police are answerable to the law and ultimately, 

to a democratically elected Parliament. ''38/ 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 teem 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 lbecause 
~he government acknowledges no accountability to a 
democratically elected Parliament, and the citizen 
Cannot rely on the •court's to protect him. Thus in 
such countries the foundations upon which British 
liberty rests do not exist. 

37L(London: Her Majesty's Stationary Office , 1962.) See especially 

Seco 118-151 which  d i s c u s s e s  t he  c o n c e p t  o f  n a t i o n a l  and l o c a l  p o l i c e  s e r v -  
i c e s  in Great Britain. '; ~ ' 

3-~8/'Ibi___~d., Section i35.' " ' ' : 
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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 I~, re- 

enforced through constitutional and 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 decisions, Escobedo 

v. lll inois 378 u. s. 478 (1964) and Miranda v. Arizona 86 S. Cto 1602 (1966), 

makes i 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 

responsibilities it will not undertake itself. Criminal activities, how- 

ever, are not confined within political boundaries, but spill over into 

other g0vernmental jurisdictions, and single jurisdictions, therefore, 

cannot a~equately 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. 

Governments have a basic responsibility 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: 

(i) 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 other governmental jurisdictions. 
\ 

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

the capacity of a particular jurisdiction° 

Lessening the Authority of Local Police 

It is sometimes argued that the authority of the local police 

department is lessenedlf the local government acknowledges deficiencies 

within the local law enforcement operation. To acknowledge deficiencies 

without making any attempt to rectify them certainly diminishes the 

authority of a local department; taking steps to bvercome deficiencies 

through joint programs with other governmental jurisdictions is not an 

abrogation or a lessening 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 activitieswill best meet this 

goal if they are conducted on a coordinated or Consolidated basis. If the 

individual police officer becomes more professional in the performance of 

his duties through such action, it is difficult to see how it will in any 

way lessen his status and authority in the iocal community. 

Difficulties in Achievin8 Local Government Reorganization 

Comprehensive reorganization has been a usual goal of reformers 

in trying to restructure local governments for the provlsion of more ~ 

adequate serviceso 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;39/the principal successes in the United States, in Nashville- 

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

39/See: Government Affairs Foundation, Metrop01itan Surveys: A 
Di~ (Chicag0: Public AdminiStration Service~ 1958) ; James A. Norton, 
The Metro Experience (Cleveland: • The Press of Western Reserve University, 
• 1963); and Henry J. Schmondt, Paul C. Steinbicker', and George D. Wendel, 
Metr0po!itan Reform in S t . Louis (New York: Holt, Rinehart, and Winston, 
1961). . ~  

/ 
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treated in depth elsewhere,40/ 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>-- 

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

2~ P eorganization efforts should not be undertaken 
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 the 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 undersecretaryof 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 Nashville 
Consolidation (East Lansing: Michigan State Universitylnstitute for Com- 
munity Development , 1963). . 

4--1/Advisory Commission on Intergovernmental Relations, Factors 
Affecting Voter Reactions to Governmental Reorganizations in Metropolitan 
Areas, 1962, pp. 24-33. 
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coordination or consolidation of services. In the past, most such 

proposals have been advanced largely by the technicians involved in the 

immediate administration of a functional specialty, "Little real attention 

was paid to the construction of meaningful political communities , or to 

the question of obtaining political~ responsibility , although these objec- 

tives were honored in passing. ''4-/z/ 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 before programs of coordination and consolida- 

tion of local government activities can be adopted. Especially in the 

area of law enforcement where so much local control is being exercised, 

such programs must enlist 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° Municipal chiefs of police in Dade County, Florida, 

were reported to be reluctant to turn over certain staff and auxiliary 

law enforcement services to the elected ,sheriff of the county, presumably 

because of a mistrust of elected law enforcement officers. This attitude 
was in contrast to their earlier attitude under the original county 

charter when the sheriff was an appointed official, and numerous inter- 

jurisdictional agreements were made for staff and auxiliary services.-- 

4~2/"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. 

43/Letter to Samuel C. ChaPman , Undersheriff, Multnomah County, 
Oregon, from=Dennis li~. Carter, Budget Officer, Metropolitan Dade County, 
December 8, 1964. ~ ..... " 

=.,. 
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These attitudes of municipal police chiefs regarding the sheriff 

involve basic personal values that are beyond the concern of a government. 

They constitute, however, another argument for changing the office of 

sheriff into that 0f a Police administrative officer. 

: A chauvinistic attitude toward local'police departments may also 

be a political obstacle to the coordination or consolidation of services. 

Several years ago, Battle Creek, Michigan, and an adjacent community, 

Springfield, voted to merge, and the cities began to consolidate their 

operations, including law enforcement. The State Supreme court subse- 

quently held the consolidation invalid because of a procedural 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, fewer police officers were visible in Springfield 

than when the city operated its own police departn~.ent. The police needs 

of the newly merged conm~unity demanded a reallocation of personnel and 

equipment, and the residents of Springfield felt they were not receiving 

the full benefits of consolidation because fewer policemen were in 
44/ " 

evidence .- 

Such an attitude may be expressed in other ways, for example, a 

demand that physical facilities be located in specific areas. Some of 
~t 

these demands can be accommodated without reducing the quality 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 requested, 

the Sheriff's Department of Los Angeles County will place the name of a 

contract city 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. 

4/+/ Earle Roberts, •former Chief of Police, Battle Creek, Michigan, 
Law Enforcement Regionalization Seminar: Discussion Notes (Chicago: 
Public Administration Service, 1966), mimeo, p. 21. 

I 
I 
I 
I 
I 
I 
l 
I 
I 
! 

I 
I 
! 

1 
I 
I 
I 
! 



T 

| 

I 
I 
I 
i 
I 
I 
I 
i 
I 
I 
I 
I 
I 
I 
I 
I 

41 

Finally, the political strength of municipal home rule should not 

be overlooked. Home-rule advocates will oppose any efforts to lessen or 

alter the scope of municipal home rule. The recent United States Supreme 

Court decision regarding 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 securing comprehensive reor- 

ganization at the expense of home rule.45/ 

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 reorganization plans. The opposition of home-rule 

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

Councils 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 councils exis~ and the ninth is in the planning stages. 46/ 

The best known council is the Association of Bay Area Governments 

(ABAG), which includes in its membership 8 counties and 78 municipalities 

in the San Francisco Bay Area. It has been described as a "comprehensive, 

multiple but limited purpose, regionally-based institution for developing 

4--5/Richard Carpenter, "Reapportionment--A Hollow Victory," 46 Public 
Management 225 (1964). 

46/The 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 Associatio~ of Governments, Los Angeles area; 
and East-West Gateway Coordinating Council, St. Louis area. A ninth council 
is now being formed in the Detroitmetrop01itan area. 

I 
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cooperative, coordinated approaches to areawide problemso "47/ A significant 

factor is that ABAG is an ass0ciation of the political leaders of its member 

jurisdictions. Organized under the California 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 governments 

in the area, and also because it is concerned with maintaining effective 
48/ 

local government institutions, m 

While ABAG has not been directly concerned with the coordination 

or consolidation of law enforcement service, Other councils of government 

have been. 49/ The Metropolitan Washington council of Governments has pre- 

pared a detailed study for a computer-based regional law enforcement records 

system which will encompass the District of Columbia, several Virginia 
50/ 

and Maryland counties, and the City of Alexandria.-- The Metropolitan 

Atlanta Council of Local Governments took the lead in establishing Metropol 

(the Metropolitan Police), the are~ide police unit which provides communi- 

cations, training, and investigative services to a six-county area~ 5-I/ In 

all, five of the eight existing councils of government have some concern 
52/ . . . .  ~ 

with law enforcement activities.-- 

A council of governments, with a committee on law enforcement, 

can be an effective vehicle in metropolitan areas for promoting consolida- 

tion or cooperation in law enforcement activities. Four of the councils 

are now engage d in negotiating cooperative agreements among member units, 

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

47/Randy Hamilton, ABAG A~praised: A Quinquenial Review of Voluntary 
Regional Cooperative Action Through the Association of Bay Area Governments 
~ (Berkeley , California: Institute for Local Self-Government, 1965), pp. 5-6. 

48/Ibido, pp. 55-56. ~ 

4--9/Interview, Warren Schmid, Executive Director, ABAG, May 18, 1966o 

50/Systems Science Corporation , A Ref~on~l Law Enforcement Systems 
De__~_~, a study prepared for Metropolitan Washington Council of Governments, 
1966. 

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

/citizens 52 Research Council of Michigan, Research Brief on Staff 
Services and Programs of Councils of Government (Detroit, 1966), p. ii, 
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an informal basis in promoting interjurisdictional agreements° 53/ It is a 

simple step to include law enforcement as part of a council's total pro- 

gram. 

Because these councils of government are comprised primarily of 

the political leaders of the member jurisdictions, the political obstacles 

to coordinated or consolidated pr0grams are not so great as when the 

development of such programs originatesk with the day-to-day administrators. 

It wouldappear that the problem of political representation and influence 

suggested by Wood can be met through such an association. As noted, one 

of the strengths of ABAG is its intrest in preserving !ocalgovernment. 

Thus, a council of governments may also allay some of the fears of home- 

rule advocates. 

Social and Economic Obstacles 

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

portant social and economical obstacle s in the way of coordinating or 

consolidating local law enforcement activities. 

Social Climate and Chan~e 

Communities are developed and sustained through the common interests 

of their residents. While the composition of a given community changes 

considerably ove r the years, basic patterns of areal differentiation and 

specialization tend to persist° 

Change s occur more readily in the neighborhood of a central city 

than in a suburb of that same city, for the suburb has built-in mechanisms 

to resist change because its corporate character permits cohesive politics 

of protection and preservation of values not available to city neighborhoods. 

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

~/Ibi.__~d., p. 9. 
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municipalities, ''54/ This is 0ne reason for movement to the sub'urbs-- 

to exercise more direct control over'the neighborhood where one resides. 

Similar generalizations can be made regarding rural communities. 

To challenge the local community through efforts to introduce 

change in the political structure and reduce access to the political deci- 

sion maker develops social pressures which can be translated into political 

obstacles. Plans for comprehensive reorganization must recognize that 

communities have developed for specific purposes, for example, 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 

ventures. Communities of high social rank expect their municipalities to 

provide better public service and public amenities (park, recreation, and 

library facilities), as well ast0 maintain the existing social structure. 

Low social-ranking communities expect their local governments to maintain 

low taxes, are not particularly concerned with pub.~ic amenities, and also 

expect the government to keep certain types of potential residents out of 
55/ 

the community.-- 

In brief, c0mmunities of a high social ranking are predisposed 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 disposedto cooperative programs, 

despite the fact that many are so small as to be unable to provide adequate 

54/Oliver P. Williams, Harold Herman, Charles S. Liebman, and Thomas 
R. Dye, Suburban Differences and Metropolitan Policies: A Philadelphia 
Story (Philadelphia: University of Pennsylvania Press, 1965), p. 297. 

55/Ibid., p. 220. 
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. 56/ 
services independently.~ This position stems in part from concern over 

real or potentlal increased costs. 

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 

political factors in their communities. 57/ At the same time, public 

officials often can mold the views of their constituencies. Experience 

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

coordinated or consolidated programs can sway the attitudes of all interest 

groups, even those favoring a joint approacho 58/ The politica ! leadership 

of communities must be involved in a positive manner before coordinated or 

consolidated ventures can be successful~ 

Finally, cooperation has its best chance for success in those 

services which do not necessarily bring residents of a metropolitan area 

into close contact with one another° 59/ In those aspects of law enforce- 

ment which involve contact with other jurisdictions on staff or auxiiiary 

services, cooperation is more possible than it is in basic law enforcement, 

because contacts between the two groups of citizens are minimal. 

Economic Obstacles 
. . ., • 

Any p rog ram of  c o o r d i n a t e d  o r  c o n s o l i d a t e d  s e r v i c e s  in  law e n f o r c e -  

ment  (or any other governmental :~ activity) must be concerned with financing. 

As n o t e d ,  one imped iment  t o  t h e  p a r t i c i p : ~ t i o n  o f  low s o c i a l - r a n k i n g •  
• 2 ' ~ "  

communities in joint ventures is the~fe~r of increased costs. Higher- 

r a n k i n g  c o m m u n i t i e s  may want  to  p r o v i d e  e v e n  more law e n f o r c e m e n t  s e r v i c e  

t h a n  i s  r e a l l y  n e e d e d - - b e c a u s e  i t  i s  c o n s i d e r e d  a p u b l i c  a m e n i t y .  A l s o ,  

5~6/Ibid., p. 245. 

57/Ibid., p. 265. 

/Henry J. Schmandt, Paul C. Steinbicker, and George D. Wendel, 
Metropolitan_Reform in St. Louis: A Case Study (New York: Hol~f Rinehart 
and Winston, 1961), p. 43. 

59/Wi!liams, et al, op° cit., po 233o 
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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 cent 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 paying anything approaching 49 per cent of the 

total law enforcement expenses in the metropolitan region under the current 

fragmented 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 would not view 

a redistribution of the tax burden favorabiy,°--~U/even'^ if more effective 

law enforcement resulted. This points 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 servfce districts, 

contractu'al agreements calling for specified payments" for services rendered, 

and related approaches.61/ 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 to say at this point that it 

is as important to provide for the proper distribution of costs as it is 

to include the political leadership in any joint program of coordinated or 

consolidated law enforcement services. 

60/Gilbert Y. Steiner, Metropolitan Government and the Real World: 
The Case of ChicaEo (Chicago: Center for Research in Urban Government, 
Loyola University, 1966), ppo 12-14. 

6--~/For a complete discussion of the various techniques used in 
distributing the cost of law enforcement services, see Chapter Vl. 
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III. COORDINATION AND cONSOLIDATION OF STAFF SERVICES 

Staff services of law enforcement agencies are those non!ine func- 

tions and activities that help to develop departmental•personnel, assist 

the departments to perform their basic police responsibilities effectively, 

and provide meaningful, internal controls. Included in staff services 

are such activities affecting law enforcement personnel as recruitment, 

selection, training, staff inspection, and internal investigation. Also 

included are planning, crime analysis, purchasing, and public information 

services, among Others° 

Views on the susceptibility of certain staff services to coordinated 

or consolidated efforts are mixed. The advantages of coordinated 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 personnelo 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. 1-/ Recruitment and selection are critical 

processes in maintaining and building police departments. Recruitment is 

the process by which potential employees are brought to the initial point 

in selection, and selection is the process by which qualified individuals 

are identified; 

• Whe~ two or more •jurisdictions cOndUct joint recruitment and selec- 

tion programs, several advantages accrue. It is possible to conduct a more 

widespread and efflcacious recruiting program through the pooling of available 

l--/Raymond L. Bancroftl "Municipal Law Enforcement, 1966," 4 Nation's 
Citie____~s~ No. 2 (1966), p. 16. : 

47 
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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 initiate 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 example, 

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 personnel. Joint recruitment 

and/or selection 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, substantially, on how the program is to be conducted and the 

type of candidates desired. Standards and meaningful prerequisites must 

be established, and the means for their measurement devised° 

Standards 

Although the establishement of the basic qualifications of appli- 

cants is of major importance, the methods generally used to determine 

minimum standards • or to measure the relative qualifications of applicants 

have not been especially noteworthy° The establishment of standards 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 psychological 

characteristicS~ background or personal history, and physical characteris- 

tics. ~ 

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 quality in 
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performance, the less significant but more, common points of disagreement, 

such as those concerning residence., physic a! size , or vision, will become 

less important to the joint effort° Howevem, the success of a combined 

recruitment and/or selectlonprogram will depend largely upon the care- 

ful working out of a basic core ofmutually acceptable standards or 

qualifications° 

Program Development 

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: 

io Speciffc goals° 

2o Scope and depth° 

3o Reconciliation with existing legal requirements° 

4o Organizazional and/or administrative structure and 
the relationships between and among th, e participants. 

5o Budgetary and staffing requirements. 

6~ Strategy and tactics. 

o 

o 

9° 

In=ent, content, and format of needed brochures, 
forms, and publications, 

Protest, appeal, and arbitration procedures, 

Adherence to recognized professional and scientific 
practices° 

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

.The experience of-Bloomlngton and Burnsvll!e, Minnesot a , two fast- 

gr0Wing ~ Minneapolis suburbs, indicates the practical Value of a joint ~ 

recruitment and selection undertaking. [/ . . . .  

~/Personnel Office= City of Bloomington, Joint Recruitment of ~olice- 
men by Bloomington and Burnsyille~ Minnesota: A Case Study, 1966. 
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Bloomington and Burnsville initially agreed that the recruitment 

program should be scheduled immediately prior to an established annual 

recruit training program. This tieing insured that no men would be with- 

out prompt recruit training. The area covered by the jointrecruitment 

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. 

Since Burnsville was relatively inexperienced in recruiting , 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 representatives of the two departments, 

but the rating interview was conducted by police officials Of other com- 

munities more experienced in this techniqu e . The final interview was 

conducted by the chiefs of the two departments. 

The selection process was completed 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~ Blo0mington was 

required to maintain the list for one year, 

Other Considerations 

Some law enforcement agencies may be reluctant to participate in 

joint recruitment and selection programs because they do not have salary 

and fringe benefit schedules competitivewith those of other agencies and 

jurisdictions with which they might join. However, several other factors, 
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including promotional opportunities, community preference, and present 

residence, may be decidinE factors for pote~Ltial employees 

The Bloomington-Burnsvi!le experience suggests that a joint effort 

can succeed when:interjurisdictional differences have been resolved. It 

now seems likely tha8 some type of recruitment program involving all of 

Hennepin County, in which the two towns are located, will soon become a 

reality . . . . .  

Despite the advantages of joint recruitment and selection of police 

officers~ such programs are not widespread. Many police administrators, 

even where favorable conditions exist; are not taking a~Tantage of these 

efficient and economical procedures3 ~apparently because of an inability 

or unwillingness to explore possibilities in recruitment and selection 

beyond their o~rn jurisdictlons~ ~:~ 

Joint Activities: at thel State Level " ~ '~ 

Perhapc more has been done collectively for~-police service on a 

statewide basis in California than in any other sta@e. Several groups 

and agencies have been instrumentalin mobilizing p~liceldepartments to 

accomplish many things which they could not or would not have done indi- 

viduallyo The impetus for a.proposed statewide program arose from several 

factors associated with large-volume demands for personnel and potential 

large-volume employee retlrementst ~ The proposed program will be organized 

and administered by the California Peace Officer Standards and"Training 

Commission (POST)o ~/ ~' ~ 

In the recruitment phase , POST proposes to utilize the resources 

of a regional advertising association to conduct a statewide publicity 

campaign. Promotional materials will .be distributed atVarious locations 

~hroughout:~thestate,• : particularly~iat~.colleges, universities, and state 
r~ :' t "  " .  ' i ' 

,employment, offices. Trained recruitment~teams, which will include educa- 

~tors, interested citizens, and representatives of min0r~ity groups, will 

~ 2/see California Peace officer':s~andards andTraining Commission, 
~alifornia L~W Enforcement Recruiting ProEram Proposa1~ September I, 1966, 
mimeo., 24 pag@s. ~ ' . .  

! 
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fan out through the state and speak at schools, shopping centers, and at 

special events. POST takes the position that the police alone cannot 

succeed in this endeavor. 

In the selection phase, potentia ! candidates will be able to com- 

plete an initial screening test 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 jurisdictions. 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 on 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 menwho 

meet the standardsset forth in the California Law Enforcement Standards 

and Training Act. 4-/ Since police departments representing 98 per cent of 

the state's population have qualified for this aid, the effect is a state 

standard for applicants. ~/ 

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

~ile 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 t° reach agreement on all 

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

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

!/California Penal Code, Title 4, Chapter I, Section 13500-13523. 

/Commission on Peace Officer Standards and Training, 1965 Progress 
Report to Governor Edmund C ..... Brown, April I, 1966, p. 5. 
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There is ample precedent for this approach in other 

For example~ the League of California Cities admlnis- 

ters a test for young men interested in employme~t as administrative 

assistants to city managers. After grading by the League, the test re-" 

suits are made available to managers, who'imay then call in a man for Hn 

interview or initiate additional selection processes° The Federal Service 

Entrance Examination is another example of a single selection device used 

by a number of individual agencies. 

Summary and Conclusions 

Police departments are experiencing increasing 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 this ktrend. 

Joint recruitment and selection on the local level have been suc- 

cessful where the participating communities were suited for a joint effort. 

The infrequency of such programs indicates that problems 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 their 

manpower dilemma without assistance. Joint recruitment and selection, 

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

7' " r' . 

Taiig : , .~:,, , r n n 

Police training is a r e~0gnized need that :is receiving increased 

attention from educational institutions and police and other organizations 
• - ! ' 

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

the National League of Cities pinpoints its signiflcance -6/ 

~/National League of Cities, National Municipal Polic~, Section 15-3o 
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 pr0viding 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 legislation; a few provide for mandatory recruit training and 
7/ 

some provide financial assistance to 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 own 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 startedo ~/ 

The need for adequate training at reasonable cost seems to indicate 

that training functions should be coordinated or consolidated. The rate 

of growth and the variety of approache s in police training programs are 

of significance ~en considering training on a multijurisdictional basis. 

Despite the current level 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 0nly in their own facilities and by their 

- " 33 The Police 7/"State Training Legislation in the United States, 
Chief, No. 8 (1966), p. I0. 

~/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 ~ith the remainder concentrated in New 
York, Florida, and Michigan. In 31 states, no junior college police ad- 
ministration or police sclence programs exist. 

d 
! 

! 

! 

| 

! 
| ,  

! 
! 
! 
! 

i 
I 
i 
I 
I 



II 
! 
! 
! 
! 

! 

I 
! 
I 

t 
i 
! 

II 
i 
! 
! 

55 

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 same basic core of knowledge. Although 

each department must supplement core courses with instruction in local 

organization, policies, procedures, and regulations, such local orienta- 

tion is but a small part of total training needs. 

A lack of understanding of training as a meaningful support to 

improved police service is an impediment to training in many departments. 

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 resP0nsibilities. 

Limited finances and shortages of manpower are complementary prob- 

lems that may exist in fact or be offered simply as rationalizations for 

inaction° Financial limitations arereal, however, when departments cannot 

budget for needed complements of personnel and when manpower cannot be 

provided to allow development of adequate training programs. Manpower 

shortages are increasingly 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 super!or training. It is being rec0gnized , more and 

more, that mere numbers of personnel are not the answer to Problems of 

police efficiency and effectiveness. 

Financial limitations and manpower shortages are both factors in- 

fluencing•decisions on training, particularly out-of-city and out-of-state 

training and educational programs; many small departments feel they cannot 

release men even for local or in-city training. For example, if one man 

is realeased from a five-man department , the others must work overtime and 

without regular days off, and local police service deteriorates. 
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Areawide Training Efforts 

Many areawide efforts are being made to satisfy the growing demand 

for better training. These efforts d~i~ide rather naturally into: ' (I) 

central City assistance to nearby smaller departments~ (2) state and 

regional training programs, (3) institutes ~and academies for police train- 

ing, and (4) university and college programs. 

Central city Assistance to Other Departments. Most large depart- 

ments, historically, have made their training facilities available to 

surrounding smaller communities. Extension of training programs to smaller 

communities, under new concepts of reimbursement, may be of increasing 

value. 

In 1965, the Chicago Police Training Academy trained 147 recruits 

from 35 suburban departments and 4 recruits from a department in a neigh- 

boring state. Realizing that the normal 14-week school designed for 

Chicago needs included studies which did not pertain to all local opera ~ 

tions, it ran a special 10-week recruit school for these trainees. In 

addition, police officers from 77 munici~:,al, 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 Staff of the Academy conducted special courses for many outside 
9 /  

agencies.- 

State and Regional Traininz Programs o ' There are a number of pro- 

grams in existence or planned which'are based on the concept of areawide 

service to provide essential training tO many departments. A few examples 

will serve to highlight this trend~ 

The Metropolitan Fund Of Detroit, a nonprofit research corporation 

concerned with intergovernmentai relations in the six-c0unty region Of 

southeastern Michigan, has initiated a study of existing facilities and 

programs for training in the region~ with the intention of providing in- 

formation necessary to implement a regional system of police training. I0/ 

~/Chicago Police Department, Training Division, Annual R_eop_~, 1965o 

l--0/"Met Fund Initiates Training Study," 32 The Police Chief, Noo 8 
(1965), p. 22. 

! 

i 
! 

i 
! 

I 
tl 

! 
| 

II 
! 

t 
I 



II 

I 
! 

I 

i 
1 
I 

I 
! 
! 

I 
| 
| 

1 
i 
! 
! 

I 

57 

The Southeastern Michigan Chiefs of Police organization has estab- 

lished a six-week recruit program, the Metropolitan Police Academy of 
II/ Michigan, Inc©, with headquarters in an armory.- 

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, 
12/ they have been expanded in recent years.-- 

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~ t,.e New England State Police Staff College began a training 

program in 1966 with 36 administrative officers from the 6 state police 

organizations in attendance. 13--/ The objective of the school is "to provide 

executive management training and thus improve the management skills of 

the police executive," with the goal of training all men at the rank of 

sergeant and above~ 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 legislation affecting law enforcement agencies. The perti- 

nent sections of the Michigan law provide that the Law 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 centerso 14--/ 

Foll~ing the passage of the New York Municipal Police Training 

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

l--[I/claude E~ Broom and Mervin C. Lane, "New Academy for Michigan," 
29 The Police Chief, No. 5 (1962), po 20. 

12/Karl A. Von Asselt, "Cooperative Training Program Assists Oregon 
Local Law Enforcement Officers," 42 Western City, No. 6 (1966), p~ 34~ 

13---/"New England State Police Staff~College Holds First Session," 33 
The Police Chief~ No. 6 (1966), p. 12. 

14---/Public Act 203 of 1965. .~ ". 
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primarily for the purpose of assuring the availability of a training school 

for every new officer. Zenes consist of from two to nine counties, and each 
i. 

zone has a coordinator and a subcoordinator who are responsible for carry- 
- • '" 151 

ing out the purposes Of the act. within their zones°-- The Council has 

received a $5'0,000 federal grant to assist it in establishing regional ! 
police training centers throughout the state, and it is planned to have 

16/ 
them in strategic locations where there are junior and community colleges°-- 

Trailing facilities now blanket the State of California,and pro- 

grams are within the reach of practically every department in the state. 

By late i965, 45 facilities had been certifiedto teach the prescribed 

recruit course and 30 the 80-hour supervisory course. The California 

POST (Peace Officer Standards end Training) program also allows credit 
17/ 

for preservice college trainino.--. 

Institutes and Academies. Several instit~tes and academies, affili- 

ated with a university or a federal agency~ have served the American police 

long and wello Some date from the mid-19301so Among those university- 

affiliated are the Traffic Institute of Northwestern Univezsity~ the 

Southern Police Institute of the University of Louisville, and the Delin- 

quency Control Institute of the University of Southern California° Other 

less-structured programs also exist--for example, the Annual Institutes 

on Police'and Community Relations at Michigan State University. All such 

programs need to be maintained and expanded,and additional means need to 

be found to enroll students° Among the federal'agency programs are the 

National Academy of the Federal Bureau of Investigation and the training 

facilities of the Bureau of Narcotics° 

Uniyersities and Col'!e~es, Institutions of higher learning are 

sponsoring and supporting two kinds of efforts--recruit and in-service 

trainin$--and both are increasing in importance. Four-year colleges and 

15---/Municipal Police Training Council~ Municipal Police Training in 
New York State (n.do), pp. 12,.52-56. 

16/"State Gets Training Grant," 48 Public Management 229 (1966)o 

IJ--/California Commission on. Peace Officer Standards~and Training, 
Certified Course.s, November 15, 1965. 
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unlversitles have long been actlve in police tralning, and now the junior 

and community colleges are undertaking an active role. 

The Dade County (Florida) Police Training Program is a good 

example of a cooperative effort on the part of a county and a school 

board. 18/ The school board has provided, without charge , state certi- 

fied instructors and facilities at the Dade 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 

has been unable ful!y to meet the demand. 19---/ In the Detroit area, a 

similar situation exists; the Detroit Police Training Academy is no longer 

able to provide recruit training for suburban communities. 20---/ 

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 toareawide, coor- 

dinated training. The core concept is widely accepted in Canada. For 

example, in the Province of Ontario, only two departments, Toronto and 

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

18/Metropolltan Dade County, Office of County Manager, Survey of 
Areawlde Government Copperation~ 1963, p. 41. 

19/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. 

2~/Broom and Lane, ~ . ,  po 20, 

! 
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including some very large ones, send their recruits to the Ontario Police 

College; and Toronto, with nearly3,000 sworn personnel, is considering 

amalgamating its trainingfacilitywSth'the OntarioPo!ice College. 2-I/ 

The establishment of"truly areawide~multijurisdictional training 

programs probably depends upon state legislation and action to establish 

statewide curricula Of sufficient depth in all areas of training and mak i 

ing itmandatory forali 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 co~and and administrative training° Particularly, the 

agency should test all command personnel to determine training needs, for 

training at this level is perhapsthe most critically needed. Command 

personnel are in a unique position t0 influence the future development of 

law enforcement, guiding the changes ~i~hich~must be made to improve the 
• i 

police service° • 

The state agency should make an inve~itory of the training progranm 

of state, county, and local police departments; police associations; fed f 

eral agencies~ junior and communifly colleges; and four-year colleges and 

universities~ Following this inventory, the agency should make recommen- 

dations on the location, size, and curriculum of each program and~the 

area it Should serve. 

Those states £hat already have agenci&S are either following this 

approach or working toward it. The duties of the Michigan Council, men- 

tioned abtve, include this function. The California Commission on Peace 

" :"to Officer Standards and Training has the power contract with other such 

agencies, public and private, or persons 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 it to carry out its duties and re- 

sponsibilities." The New York Police Training Council has similar duties+ 

L 

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 specified in some 

legislation is undoubtedly due, in part, to the practical limits on the 

time a small department can spare a man from regular service. 

~.7o selutlons to this problem appear possible: (I) 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 Manoower Reserve° State police departments would be 

excellent organizations 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 one of limited jurisdiution. State 

officers •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. 

In our complex society, the training period for recruits should 

be a minimum of 12 weeks. ~lith an adequate manpower reserve, this period 

of training should be ~Ithin the reach of every department, and each new 

recruit should be able to receive this traipsing before he is placed on 

basic patrol duty. A manpower reserve should also encourage training of 

shorter duration for co~n~nd and other in-service personnel, 

C ount~de Manpower Reserve,. ~A+manpower reserve established 5y 

the county sheriff+or a county poilce agency mayl ~ in some circumstances , 
be a reasonable alternative to a state program~ Except for some outstand- 

ing exceptions~ however, the level of sophisticatio n 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. 

SummarTaBd Conclusions 

• Police training suffers from lack of effective programs, low budgets, 

manpower 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, cannot give their recruits sufficient 

training, let alone provide for more advanced or specialized training. 

It is suggested that: 

i. State training councils should assist local juris- 
dictions through the establishment of cooperative 
training on an areawide basis within each state. 

2° Local departments considering the establishment of 
facilities should take into account the proximity 
and programs of existingschools, 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. Statelegislation should make financial aid avail- 
able to local departments for trainingpurposes. 
Such aid willenhance the possibilities for coop- 
erative training programs, especially those con- 
ducted at some distance from local departments. 
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5 o  Statewide manpower reserves , perhaps regionally 
organized, should be established to supply men 
to departments which otherwise could not release 
men for training., . ,  

o State legislation shouldprovide for mandatory 
courses of study. ~ . 

• Plannin~ . . . .  

There are two vital needs of poliee departments which can be served 

by areawide) coordinated planning. One is creme and modus operandi analysis, 

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

crimes and criminal activity .... ~he other is assistance on administrative 

and:operationalmatters~ in ~lich many small departments lack competence 

and fa~ili=ieso '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 unit in ~ich it is placed° The primary purpose of crime analysis 

is 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 identifyeither 

a criminal or the. existence.of a pattern of criminal activity. ''22/ 

Modus operandi , or metho d 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 pers0ns, whereas crime analysis relates principally to events, 

although they are interrelatedo.-: 

Sound~police organizat!onand,procedures depend upon good planning° 

Frequently, the emergency nature Of police work and the constant attention 

that must be given to day-to-day 0perations do net leave enoug h time for 

effectiveplanning°.~ Much planning is done daily in all police operations~ 

22/0. , , 
We Wilson, Police Administration~ (New.York: McGraw-Hill 

Inc., 2rid edo, 1963), po 103o 
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but, primarily, it is to serve an immediate need. Most police administra- 

tors seek to improve their organizations, but most do not know how, or do 

not have enough time, to correct deficiencies in organization and faulty 

procedures. D~ny 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 

abillty to plan improvements in their organization and operations. 

Crim______eAnalysis andModus Operandi Analysis 

The crime analysis unit of the Chicago Police Department, for 

example, is responsible for the analysis of reports of major crimes for 

strategic and tactical purposes. D~en definite 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 patterns do not coincide With political 

boundaries. A cartage theft a year ago in a suburban jurisdictionmay be 

related to a continuing series of such crimes in the central city, ~t the 

central city had no knowledge of this crim% and the suburban jurisdiction 

was uninformedabout 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 bozders 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 arem~ide crime analysis program 

would do much to assist his department in coping with this situation. 23/ 

23/Interview, Colonel James Da~os, Chief, University City, Missouri, 
Police Department, August 19, 1966. 
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Areawlde crime analysis requires the timely submission of case 

reports and other information and data to a central point° A large metro- 

politan or centrai city department could assume much of the burden of ~ 

crime"analySisin many areaso In others, a state agency may be the'm0re 

p~oper one~to provide crimeanalysis to all jurisdictions within thestate. 

Modus'dperandi analysis" is pr0perly'a large department or state 

responsibility. Callfornlaand Michigan have established rather sophis- 

tlcated modus operandi files which"serve 'all jurisdlctions in the state. 

The Michigan State Police maintains a file on sex offenders and fraudulent 

check passers. Michigan Jurisdictions are required by law tosubmit 

reports to the sex offender file from which they, in turn, receive the 

names of suspects best fitting the description of persons wanted° In 

1965, 45 per cent of the items searched against the fraudulent check file 
24/ were identifi@d with kn0wncheck passerso~ 

The California modus operandi system is fairly complete since 

California law requires each jurisdiction to submit reports on all felonies 

daily to the California Bureau of Criminal Identificationand Investigation 

(CII)o 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 investl- 

gatlve data to local jurisdictlonso However, specific subject identifi- 

cation is a primary purpose of the operation° 25---/ 

Staff Assistance on Adminlstratlve @nd .Operation~-I 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. Afew consulting 

organizations, such as the International Association of Chiefs of Police 

9-4/1965 Annual Report , Michigan State Police, 

2~5/Interview~ O. 3o Hawkins, Assistant Director, California Depart- 
ment of Justice, May 16, 1966. 
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and Public Administration Service, have provided assistance to many juris- 

dictions on general police matters, and some universities and colleges 

have occasionally aided local departments on specific problems. There 

is almost no pooling of ~' ' ..... ~ ' 
• governmental ~ reso~irces for planning. 

It was precisely for this reason that the Division of Police 
I 

Administration Services was established in the New York State Office 

for Local•Government on January I, 1966, as a free service to local police 
• " .26/ 

departmentS. The legislature in establishing this division declared.- 

. . o it is the intent ~ 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 
local government voluntary advisory services for 
improving the administration of their police 
services° 

The functions, powers~ and duties of the Division of Police Adminls- 

are 27/ tration Services• :-- 

4. 

I. To collect, compile~ and disseminate current in- 
formation regarding general developments in the 
field of police administration. 

2~ To serve•as a clearing hous% for the benefit of 
police agencies, of information relating to common 
problems •and to assist in the solution of those 
problems. ~ 

3. To con~ict 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 Co the agency, z 

To refer police agencies to appropriate departments 
and agencies of the state and federal governments 
for advice~ assistance~ and available services in 
connection with particular administrative problems° 

° To encourage the further professionalization of 
police administration. 

26/Lays --~:_ of New York, Chapter 352, Article 20, Section 550. 

2-~-7/Ibid., Chapter 352~ Article 20, Section 552° 

i 
! 
! 

I i  
! 

I 
! 

i! 
! 

,! 

I 
! 



I 
IJ 
I 
I. 

I 

I 

I 
i 

I 
! 

I 

I 

I 

I 

I 

I 

I 

I 

67 

Interestingly,.the division will not answer,questioas .pertaining 

to the consolidationof departments , .This is considered a ma~ter of 
2 8 /  local concern.~ 

Although in existence only a short time, the division has received 

many requests fo r servic e . One of its recommendations resulted in the 

consolidation of pollce communications in one countyo 29/- In addition to 

its consulting service, th@ division is collecting manuals and forms from 

leading police departments across the nation, add establishinga reference 

library in the fields of police science, public administration, andpoli- 

tical science. ~ . . . ,  

. .  At the local level, it was recommended in a recent s.tudy ~y Public 

Administration Service that a city and a county .police department, which 

share the same facility , .estab.!ish a joint plannlng, and research unit to 
30/ coordinate their policies and p=ocedures,-- 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 Plannlng. Division of 

the Chicago Police Department, ~ However, this is merely a sharing of ideas 

rather than a joint venture, 

Summar 7 and Conclusions 

It could be debated whether crime and modus operandi analyses are 

proper functions of a planning unito This..is..nqt the point, however; they 

are plannlng.functions, wherever they areplaced organizationally~ Further, 

they must be.organized.on an areawlde:basls to beeffectiveo .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. 

2-~8/State of New York Office for Local Government, Division of Police 
Administration Services, The Law Enforcement Executive, July, 1966, (mimeo, 
unpaged). 

29/Interview, Charles Co McCloskey, Jr., Executive Director, Division 
of Police Admlnistration.. . Services, August.5, 1966. 

30/Public Adminlstration. Service , Ppl!ce Services inSalt; Lake Valley, 
(1965), p. 28° 
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Planning assistance 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 flrst attempt~of One government to provide this 

assistance to other governments on an organized basis. The opportunities 

for accomplishment in this approach are great. In 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 

bythe 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 is in 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 Intelli~ence 

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 

extend 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 allled wlth predatory 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, 

andsubversion° 

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 tendingto give them 

freedom of action is the u~illlngness of departments freely to exchange 

intelligence~ Often called a "trust g~p~" such reluctance seriously 

impedes effective local or j0int action. ~le close and unwarranted h01d- 

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 countryts 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 l~re~tigation (Cil) towhlch 

all members contribute and from which they receive information° Member- 

ship is divided inta three categories: (i) regular~ (2) associate, and 

(3) affiliate° Regular membership is limited ~o ~0 indlviduals represent- 

ing a number of agencies; agencies as such are n0t members° RegUlar members 
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are differentiated from the Others in that they have • ~oting rights and have 

access to the complete file maintained by the Cil. The membership of LEIU 

is divided in four zones: ~(I) Northwestern, (2) Southwestern, (3) Eastern, 

and (4) Central° Each zone has ~ a: chairman, and members in each zone meet 

annually. The entire membership also meets annually. 31/ Discussions 

of the attributes of LEIU with a number of members indicate that it 

serves as an excellent means for contact between law enforcement intel- 

ligence officials on matters of mutual concern. 

The New England •State Police compact developed from discussions 

of the commissioners of the SixNew England State Police organizations 

and came into operation upon ratification by the:required three states. 

The primary provisions of the compact are: (I) a central criminal intel- 

ligence file to facilitate the sharing of inteiligence information among 

the member state police forces and (2) authority to the commissioner of 

state police of a member state to invite personnel 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. 32/ 

The Law Enforcement Committee of the New YorkMetropolltan Council 

has formed a Subcommittee on Organized Crime. The subcommittee encourages 

contact between law enforcement intelligence units in the New York City 

area, but its principal undertaking has been to make the intelligence 

files of the New York City Police Department available to the other police 
33__/ : departmen£s in the area. 

The New York State Identification and Intelligence SYStem (NYSIIS) 

has been mentioned earlier in connection with its function as a records 

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

3-~I/LEIU, Organization~ Rules,.and Procedures, January, 1966. 

3~2/:New England State PoliceCompact (mime~.), January, 1965o 

33/Metrop01itan Regional Council Law Enforcement Committee, 1963- 
1964 Annual Report, September 16, 1964t: 
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that the cause of the inception of h~SIIS was the Apalachin meeting of 

organized criminals in 1957o ~len fully operational, NYSIIS will include 

criminal intelligence information on the organized criminals of concern 

to New York and other police departments° 

The Oyster Bay Conferences, held in New York in 1965 and 1966, 

assembled representatives of agencies from all over the United States 

for 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 investigative 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 level~s of government, and horizontal between 
separ~ jurisdictions at the same level of govern- 
mento-- 

The participants also recognized that "a primary consideration 

for information sharing is security. "35/ 

Current Needs 

A basic need for the uprooting of organized crime is the increased 

pooling of resources° This includes exchange of information and also 

making intelligence rises, available to more people involvedli,n law enforce- 

mento Substantial files of some intelligence units on the activities of 

organized hoodlums are unknown to law enforcement officers who could give 

them major assistance in so%ving crimes. 

Informa=ion in the files of large intelligence units should be made 

available to responsible law enforcement officials in surrounding communi- 

ties on ameaningful basis. It is obviously impractical for an intelli- 

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

,,,, . . 

4/pr0ceedings of the Oyster Bay Conferences, Combatting Organized 
Crim.__~e, Ppo 33-34° 

35/Ibi___~d., p° 34° 
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unless it is operating in concert with another agency; ~ however, much of 

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 widely disseminated° 

Even the largest intelligence unit • Cannot afford the manpower 

necessary to perform continuous surveillance and investigative 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 Criminals. It Wouid be impractical 

for a true criminal intelligence unit to pool its efforts with one which 

is largely concerned with other matters' " 

Data disseminated by many %nteliigence units are of questionable 

value to those engaged in real intellige1~ce work. Perhaps a national in- 

telligence file would be of greater Value ~if it were confined to information 

on the organized "Mafia-type" criminal. 

There is continuing 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, t~ere is a need for better coordination between local and 

statecrime 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 intelligence 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 some circumstances, centralized programs 

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 coordina=ed 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. 

Purchas In~. 

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 is a vital tool of management, and the purchasing function is 

most appropriately carried out under thegeneral direction:of the chief 

administrative office of a jurisdiction rather than at the departmental 

level. 

There are several advantages to programmed centralized purchasing: 

(I) lower prices may be obtained through volume buying, (2) the quallty 

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 throughout 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 individual 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, e~pecially 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 equipmentor 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 departmentshould identify its needs and assist in the 

development of specifications to be used in the purchase of items. On 

occasion, the police departmentshould 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 jurlsdlction. 

Inter~overnmental Purchasin~ 

Most equipment andsupplies utilized by one jurisdiction are the 

same as those utilized by its neighbors, as responsibilities are commonly 

the same° Thus, purchasing is very susceptible to a joint or coordinated 

program. Any intergovernmental 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 Metropolitan Fund, Inc., for the Detroit 
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metropolitah area. 3-~6/' T~e Study pointed out the various areas in which 

; c0operatlVe, centralized purchaslng could be undertaken between govern- 

ments, and a program to implement joint purchasing was developed. Cer- 

tainl~ purchases necessary for the operation of ~ police department could 

be included in such a joint purchasing program. 

Studies of possibilities of joint purchasing have been made in 
• 391 several states, including California, 37~/ Idaho, 3-~8/ and Pennsylvanla.- 

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 ~ithin the county. 

An example from Pennsylvania illustrates h0x# joint purchasing 

activities could be beneficial to police departments.40--/ 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 departmentutilizes-- 

gasoline and police cars. P~oling 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 indivldual'pollce depart- 

ments, acting on their own, could have had access to all the information 

available to the group that deVeloped the specifications. 

L 

36--/C. T. Harx~ick, Purchas~n~ Study of Local Government in the South- 
east Michigan Metropolltaq Six-County Re~ion, Metropolitan Fund, Inc., 1965. 

37---/James D. Kitchen, Cooperative Governmental Purchasing, Bureau of 
Governmental Research, University of California~ Los Angeles, 1953. 

38/Robert J. Huckshorn, Wa£ne M. Peterson, and A. M. Rich, Coopera- 
tive Centralization Of Purchasing for Idaho Municipalities, Bureau of Public 
Affairs Research, University of Idaho, 1962. 

39/Association of Pennsylvania Municipal Managers, Intergovernmental 
Purchasing Agreements~ Institute of Local Government, University of Pitts- 
burgh, 1962. 

40/Association of Pennsylvania b~niclpal Managers, The Establishment 
of a Centralized Specification A~ency, Institute of Local Government, 
University of Pittsburgh, 1962, pp. 9-13. 
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Summary and Conclusions 

Joint purchasing activities should be conducted 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 possibillties for coordination in these functions. 

Public Information 

In a public information program, primary emphasis should be ~laced 

on planning and performing activities which will keep the public aware of 

what the police are planning and doing. One of the crucial problems , 

particularly in metropolitan areas, is that many people llve and work in 

different jurisdictions. The life of the suburban resident may be regu- 

lated more, and hlsproperty protected as much, by the central city police 

department as by the police 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 Chlcago.-- 

41/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 ~olesta- 

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

appearances at informational programs conducted in the suburban communi- 

ties, dlstributlon of literature describing the activities of the partic- 

ipating departments, and visits to business and industry to analyze 

needs , 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 of th~ suburban departments, and 

to stimulate cooperation by the public in many needed ways. 

Internal Investi~atlon 

In large departments, internal investigation for control purposes 

is often performed by a unit responsible for provldlng assistance to llne 

commanders and the chief of police. As discipline is a function of command, 

it therefore is primarily the responsibility of the individual commanders 

to oversee this activity. It is usually the llne commander's responsibility 

to control the investigation of complaints against his officers and to 

ferret out any evidence of corruption in the force. The existence of a 

separate unit with the sole function of assisting llne commanders, however, 

is of considerable value. At times, this unit will also conduct internal 

investigations ? unknown to line commanders, under the direction of the 

chief polic e administrator. 

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 semetimes prove valuable. 

Commenting on this problem, the city manager of a community of 75,000 popu- 

lation mentioned that his department was conducting an internal inves;tigation 

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

turn. 42/ This situation describes the condition in a majority of departments. 

4-~-/Intervi~, Wayne F. Anderson, City Manager, ~vanston, 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 investigation, problems that are not uncommon in 

an internal investigation operation serving only one department. 

Nevertheless, £here are enough instances when outside assistance 

is needed that there should 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, however, 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 inducing cooperation and the duty to enforce 

police morality. It would seem that anagency 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 investigation, provided that 

this is its only function. 

In Wisconsin, such c~nfiicting objectives have resulted in the 

demise of a unit in the Attorney General's office. 43--/ This unit was con- 

cerned with two things: (I) organized crime and (2) problems of internal 

affairs. Its usefulness in organized crime investigation was hampered as 

a result of investigations into the public morali~y of a large municipal 

police department. It was repor:ted that Wisconsin law enforcement offi- 

cials would not cooperate with this unit in crime investigation activities 

/43--Jlnterview, 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 is not to say that both activities ought not to be performed; it is 

only to say that they shouldbe separated. 

Perhaps what is needed in every state is a unit which is cbmpletely 

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 be a logical extension of the principle upon which 

local units are based. ~ : 

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 examlnlng speciflc areas where irregularities and weaknesses 

occur and in keepingsupervlsory officers informed 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 mus6 inspect case reports for 

compliance with it. Nearly every police department has a manual of rules 

and regulations; it is the staff inspector, in alddition to the line comman- 

der, who determines that these rules and r egulatlohs are being followed. 

Unless two or more departments agree on following similar plans, 

it 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 w~th 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. 
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IV. COORDINATION ANDCONSOLIDATION 
OF AUXILIARY SERVICES 

Auxiliary services are nonline functions other than ~taff services 

which provide technical, special, or supportive services to line or other 

nonline elements of a law enforcement agency. They include such functions 

and activi£ies as records and communicat~ions, detention, laboratory services, 

and buildings and equipment. After field services, auxiliary services are 

the most costly part of police management.~ Generally, 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 

records. "~! Records are needed: 

i° To provide the information from Which intelligent 
decisions can be made in matching governmentresOurces 
to community needs. 

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

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

4o To inform the public. 

Advantages O f Areawide Central Reqords 

The advantages of an areawide central records ope[ation are an 

extension of the advantages of a departmental central re:cords system. 

II0. W. Wilson, police Administration, second edition (New York: 
McGraw-Hill, 1963), p. 384. 
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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 a central records system is not 
2/ 

new. Wilson concluded in 1942 that':~ •. 

r 
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 

meaningfuladvantagesare 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 thepossibility 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 department to check all of these 

files was over 39 minutes, when the files were consolidated within the 

automated Police Information NetWork ~ (PIN), the total elapsed time from 

the moment a request was made until the information was received was 

reduced to less than two minutes, l/ The time would have been greater if 

a computerized system were not employed, but it still would have been 

enough less to justify centralization. "~ - ..... " ~ ~" 

• / O .  W. Wilson, Police Records (Chicago: Public Administration 
Service, 1942), p. 8. 

. !/Bay Area Law Enforcement Information Control study Committee, 
CientraliZed Electronic informationSy~tem (unpage~, no "date). 
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If an areawide records operation includes the collection and 

compilation 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 areawfde 

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 reports. -~/- ~.~ 

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 i0 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 

Sacramento° 5/ 
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Scope of Areawide CentralRecords " 

The scope of an: areawide records Operation will dependupon, among 

other things, the geographical area covered, the quality of the participating 

a~enci4s, and the support of the police administrators involved. Classes 

of information that may be made available to all users incldde: 

Io Operational information services. 

2° Administrative information serviGeso 

3o Reporting and statistical services° 

Operational information services are Concerned with information 

of value to field personnel. Includedwould be data relating £o Wanted 

persons, identification of suspects , ~tolen and wanted vehicles, and 

other stolen and recovered property. 

: ~/International Asso6iation of Chiefs of Police, A Survey of 
Police Services in Metropolitan Dade County, Florida, 1963, p. I01. 

~/Interview, Dr. John P. Kenney, Deputy Director, California 
Department of Justice, June 28, 1966. 
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Administrative informationservices are concerned with data of 

value to command and administrative personnel in making decisions. This 

type of data includes analyticailreports based upon data gathered, along 

with operational information (e.go, 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 

poii:ce records. 

~ Reporting and statistical services relate to the collection of 

crime reporting information for general statistical uses and for 

compilation of annual or periodic reports to the FBI Uniform Crime 

Reporting 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 

m0st susceptible of early implementation 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 such information by many 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 forusing 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 area~:idecentral records• operations • which can provide 

information promptly to field personnel for use both in emergency and in 

rou6~ne situations, ' to p01ice admlnistrators to for/ the basis for sound 

administrative and operational decisions, and to the public 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 

processing center to provide statistical, analytical, or general oPera- 

• tional or administrative informational services. 

i. An effective areawide records system depends upon 
the utilization of the communications systems of 
the cooperating jurisdictions. The respective 
communications operations also must be integrated 
into a single system worklng in concert with the 
areawide 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 agencies (e.g.,~trafffcwarrants) should be 
available locally, while state or federal systems could 
house other types of information serving broader needs. 

3. Areawide records services canbe 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 operstion must precede any decision to establish 
it. The Cost Of such equipment may be beyond the ability 
of the jurisdictions considering the areawide service or 
may not be justified by volume of work, relative needs, 
and potential•service return. 

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

5. The~ informationservices of~police departments vary 
widely in form and content, and the potential for human 
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or machine error w0uidprobably be greater with 
• increased vo!ume~ ~ Therefore, control of the quality 
of informatien put into an areawide system is 
especially crltidal~ •Controi over the timely addition 
or cancel!ationof information also becomes increasingly 
a problem when manY jurisdictions are involved. 

0rganization for Areawide Records Systems 

Determination 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 functions 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 physical location of files and services. For 

example, police reports mustache available to courts or copies provided the 

public without undue delay. ~D&centralized demands point up the need to 

recognizethe limits of physical and functional centralization. 

The possibilities for areawide ~ec0rds services range from a 

single national system with various Subsystems to state systems, with 

or without intersystem communications capabilities, to local systems, 

which can serve as effective areawide records centers. Most current 

records systems are oriented toward providing operational and/or statis- 

tical information, while very few yet provide administrative informational 

services. 

A National Syste_~m. At the federal level, the existence of the 

Federal Bureau of Investigation's (FBI) fingerprint collection attests 

to the long-time recognition that~police =ecords can be centralized on a 

nationwide basis. Factors of time and~distance, however, have mitigated 

against full use of this system, and many local and state systems also 

have been developed. 

The FBI is also embarking upo n an operational information services 

program which will resuit in the National Crime Information Center (NCIC). 

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

6/"A National Crime Information Center," FBI Law Enforcement Bulletin, 
May, 1966, p. 3. 

I 
I 
I 
I 
I 
I 
I 
It 
I 
I 
! 

I 
! 

I 
I 
I 
I 
I 
I 



I 
i 
I 
I 
I 
I 
I 

I 
I 

I 
I 
I 
I 
I 
I 
I 

87 

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 wouldjafford greater 
geographical coverage. The information stored at each 
level will dePend on actual need, with local metro- 
politan systems naturallyhaving 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'~or sys- 
tems of lesser geographical scope--metropolitan and 
statewfde systems must develop to serve local needs 
which could not possibly be met by any natibn~l ~,~ 
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 NCIC is clear. It is intended t0complement, 

not to replace, local and state systems° The national system should be 

a coordinating mechanism that will"further 'the exchange information of 

mutual concern among smaller, independent 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 specific backup purposes. 

~ ~ Most everyone in law enforcement is familiar with the FBI'S 

Uniform Crime' Reporting Program. From its inception in 1930, this 

voluntary nationwide program has become progressively valuable to the 

nation in documenting the crime problem. Despite its voluntary nature, 

law enforcement agencies serving over 92 per cent of thenati0n~s popula- 

tion submit data to the program. :' .... 

Perhaps the Uniform Crime Reporting Program is close tO the peak 

of its efficiency in portraying the kind and ex£ent of crime nationwldeo 

There is little doubt that the program gives a progressively better 

picture of crime, but it suffers from its voluntary nature. First, it 

can be assumed that there never will be returns from jurisdictions 

representing I00 per cent of the nation's population. Second, the"iack 

of uniformity among statis in crime classification makes it difficult 

to interpret the statistics. Third, an educational effort well never 

I 
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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. 

State:Systems. To date, m0st of the statewide records systems 

are manual or~mechanizedprograms dealing with the collection and compila- 

tion of ~ '  ' "  simple crime statistics; tNe provision of clearinghouse service 

in matters concerning the identification of criminals, victims, and other 

persons, 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) and of Criminal 

Statistics, has long been involved in providing areawide records services 

to California law enforcement agencies. Services go well beyond the 

functions normally performed by "state bureaus." The CII alone employs 

more than 500 persons in activities directly related tO operational 

information services. ~ .  

The Bureau of Criminal Statistics, concerned primarily with 

statistical functions, employs more than 40 person s and has an annual 

budget of approximately $370,000. Its statewide coverage and the fact 

that the reporting to it of crime is mandatory make the California system 

perheps the most complete and accurate in the nation. Its annual publica- 

tions Crime in California, Delinquency and Probation in California, and 

Drug Arrests and Dispositions in California,indicate how far the Bureau of 

Criminal Statistics has gone in providing local jurisdictions with 

meaningful statistics. Such a statewide statistical program has several 

advantages and should be considered when attempting to support and augment 

the Uniform Crime Reporting Program. 

The California system maY be modified if electronic data Processing 

techniques are introduced. The "total system '~ approach which is being 

considered would• include not only the CII files for operational information 

services, but also those of the CII maintained for the statistical purposes 

I 
I 
I 
I 
I 
I 
I 
IP' 
I 
I 
& 

I 
li 
I 
I 
I 
I 

I 
I 



! 
! 

I 
I 
I 
i 
I 

I 
I 

1 

I 
I 
I 
I 
I 
I 
I 

89 

of the Bureau of Criminal Statistics, files of the Bureau of Narcotic 

Enforcement, and files of agencies outside the Department of Justice 

(e.g., judicial, correctional, motor vehicle registration, and state 
/ 

highway patrol)° 

There is increasing interest in other states in providing total 

systems. The New York State Identification and Intelligence System is 

being planned to include not o~ly police data, but also data from the 

files of courts, prosecutors, probation and parole agencies, and 

correctional institutions. ~/ 

The proposed Michigan Law Enforcement Informatlon Network (LEIN), 

to be operated by the Michigan State Police, will start with a computer- 

based file of stoJen and wanted vehicles and warrants and then be 

expanded to include much more data. Plans call for 35 terminals located 

throughout the state and for complete flnan~ing of the system, including 

terminals and lines, by the state. ~/ 

There are also some existing .or proposed stateside systems of 

more limited scope. The California Hight my Patrol operates A'JT.OSTATIS 

(Automated Statewide Auto Theft Enquiry System), a statewide fi~.e of 

stolen and suspicious vehicles accessible "on-line" to over 200 police 

agencies via !58 teletype terminals. The use m~de of this system is 

indicated by the fact that approximately 9,000 inquirie s per day are 

logged and, on the average, 1,200 daily file changes are made. ~/ A similar 

syste m is being readied for implementation bythe New York State Police' 

Me~rop2!itan s~stem__.~So At the local level,the best example of a 

records system of areawi~eimportanceis the Bay Area Police Xnformation 

Network (PIN)o P~N was conceived by the Bay Area Law Enforcement 

!/li~ew York State iden~'catlon and Intelligence System. ;nfqrma- 
tion Sherin~/ The Hidden. Che!ler~K%. in CzimID.al Justice, 1964° 

~/inte~¢iew, John .Brown~ Deputy Direc~or~ Michigan State Police, 
August 17, 1966. 

~/Letter, Bradford Crlttenden, Commissioner, California Highway 
Patrol, August 15, 1966. 
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Information Control Study Committee, a group co~posed of representatives 

of police agencies • in the ,°,.'~n Francisco bay Area. The distinguishing 

features of PIN are its (I) limite~ ''~ ~' scope. (2) areawide nlsture (3) '"real- 

time'; emphasis, and (4) use of the existing county data Drocessing 

facility. 

It was decided early in the plenning stage that PIN would be ~ 

limited to warrants' both criminal and traffic, rather than become 

involved in a "total systems" approach= in its second progress report, 
.J.ol 

the Bay Area Study Co~nnittee states.-- 

While the Committee is mindful of the "total system '~ 
approach it is also of the co~viction that any 
"total system" must be ~ based upcn local needs and 
m~:st develop fro~ ~ ~ ~ ~" ~oca~ e~pe~le=~ceo Hence . o ~ our 
fi~s~- conee.rn Sh:~uld be t0 establiah o ° o an active 
warrant , o = program and utilize our experience to 
build to',~J~rard the "total sy~temo" A ':~ ~o~a~ + ~ system" 
au~,roacn would involve a messive conversion of 
ezi3ting . ,~ . files and er~try into a new program on 
such a scale •that, while we are certain that the concept 
is sound, fai!ure . o ~ co~11.d be both econOmically 
and politically disastrouso " ' 

It was felt that the warrants systems of all ar~a police agencies Were 

sufficiently alike, whereas other records lacked u~iformity to a degree 

which prevented including them in the initial system. Plans call for 

additional applications w~en possible. ..... 

PIN is an areawide service. Each Of the 13 police agencies in 

Alameda county has access to the computerized warrant file without charge; 

and police agencies outside Alameda County i have access upon payment of 

the following charges: 

i ...... mlnal=, data sets, and lines: I00 per cent of 
a..~ ~al cost. 

2.~rdware costs: 
per month. 

3-1/2 cents per warrant input 

lO/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 nonhardy~e Costs: $i per 
1,000 population per month.----" 

Charges have been set low to encourage participation by police agencies 

outside Alameda County. ~en the 18 citie~ in San Marco County became 

part of PIN, the county assumed all of their costs. 

The Chicago Police Department has an automated file of stolen '~ 

cars and wanted persons, The file contains the following information: 

stolen cars, wanted personsi stop orders, criminal and traffic Warrants 

(names), mental institutiohst0p orders, military stop orders, missing 

persons, revoked and suspended drivers' licenses, and licenses of vehicles 

driven by kno%~n 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 u~ilized,•(2) the system would cover a larger 

area, and (3) a step would be taken toward a regional 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 existing and proposed areawide records systems 

are beginning to meet the need for multijurisdictional Operational and 

statistical information services. •However, little attention has been 

given to the provision of information to command personnel to help in 

administrative decision making. ~ The possibii~ties ofcoipiling and dis- 

seminatingsuch information,shouldbe explored. 

An areawide records operation, Particularly at the metropolitan 

level, could be of much use in assisting Command officers with manpower 

deployment problems. A limited program could be instituted using radio 

dispatch information froma number of departments and preparing a daily 

report of each department's work load,~ by time and loCation, at a central 

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

ll/Letter, Gordo~ Fo Milliman, Chief, Data Processing Center, 
Alameda County, California, June 9, 1966. 
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then be returned to the participatingdepartments. Periodically, radio 

dispatch information could be weighed according to the seriousness of 

incidents and used in the redesign of patrol areas. A more complete data 

collection program and detailed ahaly~is would be more desirable. 

Summary andConclusi0ns 

There are few outstanding examples of areawide police records 

systems at any level of government. The reasons 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 froman examination of existing 

and proposed large area systems: ~ . , 

I. The flow and availability of law enforcement 
information should closely parallel the flow and 
mobility of population and, more particularly, 
criminals.' 

2. The scope of a coordinated or consolidated records 
operation must be basedupon 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. 

3. The appropriateness of a particular joint records 
system should be~determined in part by an evaluation 
of the capabilities of:the several agencies to 
contribute to and use th e 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 ofpers0nnel. 

The state should assume major responsibility in the 
direction and coordination of lawenforcement data 
systems, including the total prGvi=ion of certain 
information services, and support of qua'ified local 
or regional systems Within the larger s" stem. 

. An areawidesystem encompass%ng several major 
operational information Services (e,g., wanted 
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persons, stolen property, stolen autos) should 
be implemented ~t the metropolitan level whenever 
circumstances warran~. However, the state can also 
perform these services, provided it receives ade- 
quate support at the local level. 

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

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 
~ystems '= which include information from many other 
agencies could easily jeo;ardize the real and 
meaningful value of a police info~nnation exchange. 

Communications 
.~ 

The nerve center or coordinating mechanism of a police department 

is its communications system. Coupled with ~ records system, a communica- 

tions systemprovides the means by which any I~ enforcement agency 

responds to ~the needs of Citizens and individual police officers. At the 

present time, however, the development of integrated records and communica- 

tions systems on an are~ide basis is fairly rudimentary, al~hough a number 

of ~reawide communications 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 andappropriateaction taken. Indivldual~police 

agencies which currently must compete with other agencies to Use the same 

communication facilities Wouldno 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 Situati0nconfronting police communica- 

tions is the multiplicity of single department radio systems, sometimes 
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sharing the same frequency, in most metropolitan centers. As Professor 

Gordon E. Misner points out, the availability of communications equipment 

may tend to aggravate the problems: associated with the fragmentation of 
12/ police resources.- 

There is a Current tendency to blame communications difficulties 

on the lack of frequencies available for police service. This is not 

entirely a valid observation, however , because coordination 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 which is nearly nonexistent in most 

metropolitan areas. 

Current Trends 

There are enough examples of coordinated and consolidated com- 

munications systems to indicate some recognition of this need. 

Radi____q. Perhaps the most usual mean s of integrating communications 

systems is through interjurisdictional agreements for the joint use of 

police radio. The primary motivation for such agreements is cost. When 

new departments are established, or :existing departments decide to become 

radio-equipped, they often join with other departments to Pr0vide radio 

communications or seek service from an established system. 

In a 1960 study of interjurisdictional agreements in the Philadelphia 
13/ . . . .  • • 

area,-- it was found that agreements covering police radio communications 

were the most numerous and inclusive. There was a total:of 107 agreements 

encompassing 112 of the 128 departments thathad radio-equipped cars, and 

13 stations provided this service for the 112 departments. Thus, each 

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

to 35 departments. 

of Criminal Law~,Criminology and Police ,Science502 (1960). 

l_~3/Georg e .'" S. Blair, Interiurisdictional Agreements in Southeastern 
Pennsylvania, Fels Institute of Local and State Government, 1961, p. 38. 
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The normal agreement in this area included the provision of 

full dispatching and maintenance services for an annual charge, with 

both the base station and the mobile units purchased by the central agency° 

A second type of agreement provided that individual agencies purchase the 

mobile equipment, with par~ charged 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 service, 

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 department s with base stations and mobile units 

on a contractual basis. Included in the contract charges are the cost of 

the equipment and complete maintenance. The county takes out the licenses 

and thus controls the use of the system, but each department handles its 

own dispatching. 14/ 

In the Cleveland suburban area, 26 police dePartments provide 

communication services for a total of 64 departments, Thus, communities 

which cannot afford, or do not wish to operate, their own base station 

can benefit from the facilities of established departments. The largest 

of these systems, oPerated by University Heights, s@rvices 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 information to the dispatcher, a practice that entails delay. 

Moreover, several departments do not have 24-hour answering service, 

contracting with private answering services or using other stopgap 
= J  

measures° l--~I 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 radio systems operated by the Dade County Public 

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

l-~4/interview, Jay McClaskey, Supervisor Lake County Communications 
Department, June 4, 1966. 

l-~5/Cleveland Metropolitan Services Commission. Police Protection 
i n Cuyahoga County , 195g, 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 complete service for a monthly 

charge which covers rental and maintenance of equipment and dispatching. 

Some departments favor contractingwith 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 ingood order, and cars are dis- 

patched promptly and with precision; radio communications is a police 

function which can be consolidated. ~ 

~One of the more common practices in metropolitan areas is the 

monitoring or cross-monitoring of radio frequencies of adjacent depart- 

ments. The advantages of cross-monitoring are essentially of an opera- 

tional nature, but seldomdoes it result in substantial efficiencies in 

operation. There is Usually no formalagreement between the agencies 

concerned, and the action taken as the result of an intercepted message 

is generally voluntary. Further, it does not resolve the more fundamental 

~.problems of a multiplicity of radio broadcasting stations. 

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 

registration requests and wanted person and property checks. However, the 

basic purpose of these networks is for interjurisdietional communication 

on emergency matters. 

: An emerging pattern is a point-to-point systemwhich enables a 

car on one radio system to communicate with a car on another systemin 

emergencies. Such a system , the Illinois State Police Emergency Radio 
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Net (iSPERN), is being implemented in lllinoiso 16/ In order to establish 

the communication 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. 

TeleX. Interjurisdictional use of teletype communications has 

been one of the significant cooperative efforts in law enforcement. 

Teletype communications networks now span the country through the Law 

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

network linking many or most law enforcement agencies in the state, and 

county 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 theequipment common to the entire system. 

This consists of lines ., switching center equipment, and circuit control 

stations. Because of variations in needs, each station assumes the cost 

of its own equipment. 

At the local level, II California counties operate teletype networks, 

some free of charge to all participating municipalities. The county net- 
/ 

works are linked into a statewide system operated by the California Department 

of Justice. Also, numerous municipal departments~:andother law enforcement- 

related agencies are linked through the state network. In the Chlcagoarea, 

• L : 

16/Interview, Captain William Miller, Commander, Communication 
Section, Chicago Police Department, May 15, 1966. 
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several teletype networks link the Chicago Police Department withnumerous 

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, andnationwide 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 close proximity, particularly in metro- 

politan areas. When these systemsshare the same frequency, the situation 

becomes acute. Emergency calls in one departmentare 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 ~ts study of police services in Dade 

County, the International Associa£ion Of Chiefs of Police commented: 17/ 

Each system maintains its own service facilities and 
its o~,m complaint dispatchingstaff. Each system~is 
looked upon . . . as a~ 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 

~ngeles County feels that radio communications need not be handled by 

each individual department if there is available to it a system operated 
18/ 

and maintained by a competent central agency.-- 

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 require the least of costly 

telephone lines, and unless •state systems pay some or all of the cost of 

lines, or cost is otherwise reduced, participati0nby small jurisdictions 

will not reach its full potential. • 

Many intersystem 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 for routine information purposes andpoint-to-point 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 interjurisdicti0nal agreements covering radio 

communicati'ons is a possible approach in many areas. Such agreements 

should include maintenance, dispatching, 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. 

Short of agreements that would remove the responsibility for radio 

dispatching from some jurisdictions, much could be done to solve the com- 

munications muddle through the use of effective radio-dispatching proce- 

dures and disPatcher 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 committees of the FCC, with their 

limited approach, can meet this need. 

I 
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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,i reco~end 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 an d Conclusions 

This section has been concerned with the pooling of resources in 

radio and teletype communications and has emphasized interjurisdictional 

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 conclusions seem warranted: 

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

. The states should have more power to regulate the use 
of police radio, includingth e power to establish 
operational standards and torecommend 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 jurisdictions. 

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 

I01 

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 prisoners confined in all state and federal 

penal institutions. 

Briefly, the distinction between the local facilities, on one 

hand, and the state and federal facilities, 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 prisoners for 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 police administrators believe that it is necessary to 

maintain a local detention facility. Nearly every police department has 

at least a holding facility for temporary detention and many operate full- 

scale jails, al~hough most are not adequate according to modern penological 

standards° In many states, sheriffs are required by law to operate such 

facilities° 

Accepted principles of jail management are that prisoners must 

be segregated by sex, age, and type of crime; be secure; have ample 

opportunity for work and recreational activity~ live under sanitary condi- 

tions; 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 a modest undertaking. For example, toprovide 

continuous round-the-clock supervision of prisoners by I correctional 

officer requires approximately 5 full-time men working 40-hour weeks. 

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

£f t~e salary and fringe benefits of each officer amount to $6,000 per 

year. 

I 
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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 iocal~jai!s are not supervised round-the-clock by 

persons on duty inthe building, even when prisoners are confined in them. 

Prisoners are locked in cells, often under unsafe conditions,and helpless 

in case Of disaster. Some jail keepers, concerned about this problem, 

have gone so far as to leave cells or even jails unlocked when prisoners 

are without supervision to avoid this potential danger° 

~ '•in evaluating the local jail program in the State of washington, 

the Department of Institutions noted, "In some instances the best thing 

that can be said is that the ~ail is seldom used. "20/ It •concludes that 

many local jails are inadequately staffed, poorly maintained, and 

inefficient!y operated. The mere fact that some jails receive 0nly 

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 are~in no way unique. 

For example, Connedticut over the year~ experienced many similar ills, and 

dissatisfaction with local jail administration was ~ factor contributing 
~ 21/ 

to the abolishment in 1960 of all county gover_~nentso-- 

As an alternative to county jails operated by elected sheriffs, 

Connecticut established an office of state jail administrator responsible 

to the governor, with control over the detention of all local prisoners 

throughout the state. This system is separate from the state penal institu- 

tions. Jail personnel of the old county system were absorbed into the state 

merit system at appr0priate ievels wherever possible . Old facilities 

19/Wa3hington State Department of Institutions~ Jail Information 
~ ,  1964, mimeo., p. 20. 

20/~b~d., p. I. 

21/Rosaline Levenson, County Government in Connecticut--Its History 
and Demise (Storrs, Connecticut: Institute of Public Service, University 
of Connecticut, ~1966), p. 83-95. 
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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. 22/ 

This type of solution appeals most to Sheriff Peter J. Pitchess 

of Los Angeles County , who operates the largest county detention facility 

in the country. "The custodial functions . . . should be separated from 

the police and turned over to a state correctional agency. ''2--//- 

Sheriff Pitchess normally has some II,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 $50 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 qu@stion 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 under 
their control, has created the widespread image 
that in this period of time he is subjected to a 
great deal0f coercion and pressure. Anyone familiar 
with police operations recognizes that the need for 
contact with the prisoner in thls period of time is 

22/ibi d i . - - . ,  pp. 165-168,;182-i85. 

23/pitchess, Opo cit, p. 9. 

24/Herman Goldstein, Seminar , po Ii. 

I 



104 

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 assoon 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 independent agency responsible for detention seems the logical 

answer. Sheriff Pitchess feels nothing is accomplished 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. ''2-5/ 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 local jails throughout the state in a system 

separated from 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. 

25/Pitchess, op. cit., p. 12o 
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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. If 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 is 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 thisemployee 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-year period. A sound argument can be mad~ for using sworn 

personnel in maximum security institutions where incidents are more 

probable, and the risks greater, and correctional officers in minimum 

security institutions. This argument pertains, h0wever , only to counties 

municipal!ties that continue to provide detention services. or 

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 effettive strength is 

reduced proportionately to the number of personnel utilized for detention. 

I , 
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Sharin~ Physical Facilities ~" 

Several alternatives, other than shifting detention Operations to 

the state orrredefining the responsibilities of the office of sheriff, 

are available. The City of Tacoma and Pierce County, Washington, recently 

built a new city-county building which includes detention facilities. 

Each jurisdiction has its own jail, but kitchen and laundry facilities 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, one jail confines all male 

juvenile prisoners, the other all female prisoners. In this way, neither 

the city nor the county has to provide the total range of jail facilities. 26/ 

Basic philosophical or financial problems have arisen in some 

areas whenthe merger of two reasonably large jails or correctional systems 

is considered or contemplated. Efforts to bring the Miami, Florida, city 

jail system into the Dade County system have been unsuccessful, in spite 

of the fact that annual savings to the City of Miami 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 facility and to "purchase" it again is 
27/ 

unnecessary.-- A similar difference has occurred between the City and 
28/ ' 

County of Los Angeles. m 

Short of the complete assimilation of one system into another, it 

is apparent that two jurisdictions can s~are 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.m 

• " L 

~-~6/Washington Department of Institutions, ~ . ~ . ,  p. 4. 

2-~7/Interview, William Hampton, Senior Administrative Analyst, Budget 
and Analysis Division, Dade County, Florida, June i0, 1966. 

2-~8/Pitchess, op~ cir., p. 9o " 

2~9/See Appendix B for details of the contract between Oakland and 
Alameda County. ~.  
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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. He says:-- 

Several custodial agencies should not have charge 
of the operation of custodial facilities in a 
metropolitan area. We are constantly in conflict 
with the larger citles~ We take custody of all 
prisoners chargedwith 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 Governmental Conference, in a recent report, recom- 

mended that a regional jail be established in a joint county jail district 

consisting of King, Kitsap, Pierce, and Sn0homish Counties in the Seattle, 

Washington, area. 31/ The jailwouldbe used forlsentenced prisoners, while 

the existing smaller units would be retained for presentence 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 thepremise that municipalities will not operate their 

own'facilities. 

i. Municipalpolicedepartments should not maintain their 
own detention facilities. They should turn such op#ra% 
tions over to another governmental jurisdiction, 
preferably an independent state agency. Immediate , .  

' 3--0/ ' e  " " Pit hess, oD,/__ci_~t., p. 7. 

e :  S " o  " ' " " ' ' 311pug t und Governmental Conference, 
District: A Feasibility Study, 1962, p. 15. 

Regional Joint c0untY Jail 



108 

detention facilities, although perhaps remaining 
within the walls of a, P01ice facility, should be 
administered by a separate agency. 

2. State governments 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, 
however, 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: 

i. Police officers should be used only in maximum security 
jails, and in supervisory positions, in the care and 
custody of inmates; correctional officers should be 
utilized in minimum security jai!~. 

2. A number 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 ~ull-time inspectional program. 

. i" " ' K- 

L_aSoratory 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 

increasingly upon Scientific analysis of crimes rather than rely upon 

traditional methods such as interrogation of ~suspects. ., 

Two distinct activities are involved in laboratory work: (i) the 

gathering of evidence at the scene of the crimes and (2) the scientific 

analysis of evidence. Both activities are essentialto the adequate 
, .' ,. ." .~ 
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evaluation and use of evidence. Evidence must be gathered and preserved 

according to established court criteria to guarantee its value in court 

test%mony and for use in laboratory analysis. A laboratory technician 

can make a detailed and thorough analYSis of evidence only if it has been 

properly gathered and handled before reaching the l@boratory, 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 

primarilybureaus of identificatlon which house a number of records but 
32/ 

perform no real scientific analysls.--: Other jurisdictions have fully 

equipped laboratories filled with the latest scientific tools, but no 

qualified technicians to operate them. , One 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 
. 331 

staff, and is now not operational.-- In the State of Arizona there is 

only one crime laboratory, that of the City of Phoenix. This facility 

performs all necessary tests, including some compleX= work, for the city 
• :. ,. 

• 32/Paul Lo Kirk and Lowell W. Bradford, The Crime Laboratory 
(Springfield, Illinois:- Charles C. Thomas, 1965), p. 5, 

33/Wayne Anderson, City Manager, Evanston, l-llinois, Seminar, p 28. 
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police department but services beyond the city are severely limited because 

it has only two full-time, fully trained technicians. ~--~!̂ '" The Sauk-Prairie 

Police Department, serving Sauk City and Prairie du Sac, Wisconsin, sends i 
materials needing scientific analysis/to the Wisconsin State Crime 

Laboratory in Madison. 35/ Kansas City, Missouri, maintains a laboratory 

which is equipped to provide suchbasic 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 reveal some 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 accept 

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 Chicago 

Police Department. Operating one of the best equipped and staffed 

facilities in the country, the Chicago Police Laboratory in 1965 processed 

materials for 140 jurisdictions, including federal and state agencies, 

counties, and other municipalities, in addition to its regular work for 

the Chicago Department. Physical evidence submitted to the laboratory for 

scientific evaluation involved some !50,000 specimens requiring more than 
36/ 

250,000 individual examinations.- 

The Chicago Police Department Laboratory serves the needs of the 

surrounding metropolitan area. With few exceptions, all municipalities in 

/Interview' 34 L~rence M. Wetzel, Assistant Chief of Police, Phoenix, 
Arizona, May i0, 1966. 

35/Interview, Robert Rentmeester, Chief of Police, Sauk-Prairie ~" 
Police Department Sauk City, Wisconsin, July 18, 1966 

36/Chicago Police Department, Crime Laborat0ry~ivision , 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 othersections of the country. 

~: In addition to providing laboratory services, the Chicago Police 

Department will train the personnel of other departments, 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 
37/ 

technicians working there were trained by the Chica~Police Department.- 

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. 
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Problems in Local Practices 

This capsule summary of current local practices in police laboratory 

services indicates some pervasive problems. Proz~mity, 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. ~ile 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 

securetimely service, l~nsas 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 attempt to res01ve the 

questions of timeliness and proximity regionally. 

~/Pubiic inf0rmatlonDivision, Chicago Pol~ce Department; "Micro- 
analysis--The tCatch-All'," 7 Chic&go POllee 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. Both the city and the county of Los 

Angeles have such faci!ities when one Would suffice for the area. "The 

prime concern should ibe a matter of i~s availability from a geographic 

standpDint~ ''3--~/~ Duplication of facilities withinthe 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. ~ecently, Mmricopa County (of which Phoenix is a part) 

proposed that a central laboratory serving the county and the cities of 

Phoenix, Scottsdale, Tempe, Mesa, and Glendale be established. 39/ 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 shouldProvidelaboratory facilities. This has been 

the decision in Wisconsin and in several other states. . 

When states establish laboratory 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 agencies in the state. Recently, 

the D~vision built a new laboratory facilitY in Joliet, which is within 

the area already served by the ChicagoPolice Department Laboratory. One 

reason given for theselection of this location was that it is near the 

population center of the state. 4-0/ Other factors should be considered, 

however, among them the pattern of requests for assistance from police agencies. 

,i 

~-~-~/Pitchess, o_~. cir., p. 27. 

39/Clyde A. l~rray, "centralized, Cooperative Crime Lab Considered," 
Phoenix[ ~ ,  June 25, 1966. 

40/Interview,. J0s@ph Nicol, Director, Division of Criminai ~ identifi- 
cation ~and Invesfigation, June 24, 1966. i~"~ 

! 

II 
! 

il 
,! 

! 

il 
tt 

W 
l 

,l 

S, 
If 
li 
| 



I 
,i 
II 

I 
I 
! 
I 

i 
II 

i 

! 

I 
! 

I 

! 
I 
! 

113 

The Role of States in Laboratory Services 

The state can provide meaningful laboratory assistance to local 

police agencies through several possible alternatives. 

A State Crime Bureau. Several states have established crime ~ 

bureaus to provide technical services to local law enforcement agencies 

throughout the state. They are senerally not successful in providing 

complete technical service, tendlng,rather , to emphasize records activities 

more than laboratory services; or if they provide technical services, 

tending to emphasize such routine activities as latent fingerprin t and 

blood alcohol• • analysis--work usually accomplished as effectively on the 

local levei. 41/ 

The fi-'st requisite in estaDlishing a state program of laboratory 

service is to determine what can be done best by the state and what on 

the local or regional level, l~luch laboi-atory work is of a simple, routine 

nature , if the evidence has been properly collected and preserved. Conse- 

quently, local units may well maintain the small laboratory facilities 

concerned with primary analysis and forward all complex wor[~ to a state 

or regional agency for detailed or specialized analysis. The state agency 

could also perform crime scene work in appropriate cases. This arrange- 

ment permits all needs to be met; the local facility provides timely 

service in simple analyses,and the state laboratory provides sophisticated 

analyses and quality control. 

All police laboratory technicians need specialized, training , in 

addition to formal t~'aining in a specific scientific field, an d.the state 

agency could also perform this training •function. Gathering, and pr e- 

serving evidence is so crucial to the entire police laboratory program 

that sound training is mandatory even at the initial level of operation. 
, : . . -: 

Qualified instructors should be available to local jurisdictions to assist 

with in-service training programs, and the state agency also could operate 

training programs for the instructors of local departments in evidence 

gathering and preservation. The entire state program should be available 

free of cost to any requesting law enforcement agency. .... 

4~I/Kirk and Bradford, op. cit., p. 25. 
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Provision of a state central laboratory would not entirely 

eliminate the problem of duplication of facilities, but would reduce it 

to manageable proportions. At the same time, such a program would allow 

for the training of personnel in the gathering and preservation of 

evidence. 

Other Approaches In order to obtain a well-integrated operation, 

~it may be desirable to place the smaller local laboratories and the 

central state laboratory under a single administration. Such an arrange- 

ment is in operation in Texas. 42/ The Same division of work would prevail, 

but the local jurisdictions would 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, Orego~suggests that police 

laboratories as such be eliminated and plac~d under the control of a 
. 43/ 

separate agency~ possibly a state or local medical examlner.-- One 

benefit would be to have expert witnesses not 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 police department is considerable, and a com- 

plete program is beyond the financial ability of most departments. At 

the same time, the need for adequate professional laboratory services is 

readily apparent. The following conclusions have been reached: 

i. 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 tw o or more jurisdictions with 
costs shared on an agreed basis. These facilities 

42/Ibid -- ., p. 23. 

43/Clark, Seminar, p. 27 
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4. 

. 

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. 

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 ~cbst to all law enforcement agencies. Train- 
ing of local Personnel would be an important 
aspect of the state laboratory's work. 

Well-developed pollcelaboratories serving metro- 
politan needs §hould be continued freeing state 
agencies to develop needed laboratory facilities 
in other parts of the state. Duplication of 
facilities between 10cal and state agencies, and 
between local agencies in the same area, should 
be avoided. 

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 regional basis. 

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 

• " "I ~ 

The equipment and building needs of police agencies are generally 

s~imilar 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 Scale for Joint Programs " ' 

Equipmentand physical facilities are needed for the performance 

of all staff, auxiliary, and field functions of law enforcement agencies, 

although needs vary with the type of. law enforcement activities under- 

taken. Usually, the law enf0rcementagency Of a particular government is 

viewed only as another department when the equipment and space require- 

ments for the entire jurisdiction are being determined; Consequently, the 

special needs of the police department often are not met. 

This fact suggests that the equipment and building needs of law 

enforcement agencies are susceptible of coordination and consolidation. 

It should be remembered, however, that while the merger of physical 

facilities will, result in economies, law enforcement will not improve 

unless there is als0 joint performance of activities. 

Throughout this report, it has been demonstrated that certain law 

enforcement supportive activities are best performed on a joint basis. 

Particularly, they include the operation of detention facilities, labora- 

" '  • records systems, and ~ training facilities-- tories, communicat!on centers, 

all commonly performed law enforcement supportive activities which require 

extensive and expensive physical faCiiities and equipment. If any or 

all of these functions are performed on a joint basis, it flollows that 

equipment and buildings needs will also be supplied jointly. 

It is not necess~ary for~joint 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, equipment 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 buildingswill • he shared, whether or not only 

one building is used. ~ " 

City-County Buildings. One of the current trends in co6peration 

be£ween 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. 
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Location in the same building, 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 departments. 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 coordinatlon or 

consolidation of law enforcement activities for one simple reason: field 

services are llne 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 add law enforcement officials willing to 

operate joint communications centers ~often are less willing to consider 

coordinated or consolidated fi'eld operations. Politicai opposition also 

is most apt to focu~ on co0rdinated or consolidated efforts at the police 

operational level. 

Criminal lnvestfgation 

Crimi'nal investigation is a police function nOt usually inclUdedin 

recommendations for: functional Cons0iida'tion of selected police services. 

The nature of investigative work explains a great deal of the reluctance to 

consolidate, or even to coordinat@~ efforts in seeking solutions to crimes. 

It is ~ natural for every departmen~ to want to solve the "big case" on its 

own°' Any informatlon it may~give to an "outsider" may enable that agency 

to receive credit for solving the drimeo This is not a sound argument 

against coordinating or consolidating criminal investigation functions, but 

one which is~currento " ' ' • 

A more valid argument is based upon the responsibility which a chief 

has for preserving order ind protecting property in his community, l~sner 

states: ~/ 

-i/"Recent Developments in.the Metropolitan Law Enforcement," 51 
J9U rnal ~f Criminal Law~TCriminol0~y.and Police Science 268 (1961). 
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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 effectivehess as a police executive 

,is.in question. Consequently, the normal police 
executive protects jealously his authority to 
investigate crimes. 

A third argument against coordinating or consolidating criminal 

investigation is its initial dependence upon local patrol for effectiveness 

A thorough investigation depends !argely upon an adequate preliminary field 

investigation, and often investigations must be initiated a second time 

because of inadequate preliminary work. It may be argued that separating 

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. Most small departments cannot 

afford full-time specialists; and if they could, it is doubtful whether 

they would assign an investigator to conduct extended investigations 

throughout several jurisdictions. In metroPOlitan areas, many criminals 

are the object of investigations by a number Of departments, and one 

department often seeks assistance from others in the area. 

Sheriff Pitchess of Los Angeles County, whose department provides 

assistance t o many departments in that county, had this to sayabout the 
2/ need of many departments for aid in conducting investigations:- 

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 ..... 
Every department in this county, with the exception 
of Los Angeles and Long Beach, will call us. Pasadena, 
with over i00,000 population, will also call us, al- 
though they are in a better position to train their 
people because they havehomicides. 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), mimeD, 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: 

. The lengthy character and wide range of many investi- 
gations requiring assignment of personne ! over 
extended periods and often into areas outside a 
single jurisdiction. 

. The lack in many departments of needed expertise 
for the conduct of investigations arising from 
inadequate training and narrow experience. 

o 

4o 

The mobility of criminals. 

The areawide nature Of certain criminal activities. 

5. Financial and other limitations which ~estrict the 
appointment of fully competent investigative staffs. 

Arguments against include: 

!o The close connection between regular patrol services 
and invest!gations~ both original and follow-up. 

2. The purely local nature~of certain crimes. 

" 3. The responsibility of the local police executive 
for control of.crime in his jurisdiction. 

It is difficult to establish specific criteria for requesting 

assistance in criminal investigations, and the majority of existing arrange- 

ments are not divided according to any precise delineation of responsibilities. 

For example, homicides or crimes of similar seriousness are not automatically 
• . • .. . :... 

given to an outside agency to investigate. A particular homicide may be 

readily investigated by a one-man police departmen~whereas, the lesser crime 

of fraudulent check passing may be beyond the capacity of even a much larger 

department to investigate. Further, many serious crimes may require fewer 

hours of investigative work than petty crimes. 

Because of•many factors, it is dlfficult to suggest a basis for the 

delineation of resp0nsibility. If one department feels that a crime is beyond 

its capacity to investigate, it should naturally turn to a jurisdiction that 

it believes has that capacity. However, it sometimes 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 criminal 

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 establishment of a v0iuntary 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 County (New York) Police Department makes investigation 

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 investigation and case completion. 

In the eastern part of suffolk County, basic patrol is provided by 

the• elected sheriff who exercises nominal powers as a peace officer° Basic 

investigative services are provided by 19 detectives assigned by the County 

Police Department to this area; and these men are supported by 61 specialists 

in auto theft, homicide, arson, and other specialized investigations.3/ 

The Metropolitan Police Department of Nashville-Davidson County,• 

Tennessee, provides a similar service, but there is an important difference 

resulting from the way the police services in the two jurisdictions are 

organized. The Nashville-Davidson Department provides complete police 

service to all Davidson County, including the areas served by three small 

• . + 

~/County of Suffolk, New York, 1966 Budget+ 
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municipal departments,'none of which employs Criminal investigators° If a 

cltizen 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 call, 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 extensive in-service 

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 asslstance. The Services of the ~ 

Dade County Public:Safety Department to local jurisdictions are typical of 

this kind of voluntary arrangement. 

In Dade County, 12 independent municipal departments have turned 

over general criminal investigation functions to the Dade County Public 

Safety Department, and i0 other departments are given assistance upon 

request. 0nly the five largest departments (Miami, i~lami Beach, Coral 

Gables, Hialeah, and Miami Shores) have staffs capable of performing fairly 

extensive general investigationso 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 Kialeah)o The various 

phases of initial investigation are handled by the independent departments° 

~• ~/Interview, Hubert O. Kemp, Chief, Metropolitan Police Department, 
June 7, 1966. , 

~/Interview, John P. Finnerty, Deputy Commissioner, Suffolk County 
Police Department, August 17, 1966. 
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Except when a small department relies completely on the Public 

Safety Department, there is no clear assignment of responsibility between 

it and the Public Safety Department. The latter, by virtue of its county- 

wide authority, can enter into a local investigation at any time, but only 

infrequently does it take suchindependent 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 charter provides that Metropolitan Dade County shall have 

the power to: ~/ 

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 I~01A (18) provide a uniform 
system for fire and police protection. 

Commenting on the dividedsituation six Years after the charter was adopted, 

John Pennekamp, editor of the Miami Herald, stated: l/ 

Over the years many failures, growing out of the 
multifaceted police situation, had become apparent, 
Criminal cases failed of solution in disputes over 
:jurisdiction. In "easy" crlminal 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 camefor trlal in court evidence 
would be missing, lost somewhere in the contest for 
control of the case. 

The International Association 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: ~/ 

6 l i ~  . " ~ . . . . .  

-- n e t r o p o ~ i t a n  Dade County ,  F l o r i d a ,  The Home-Rule Amendmen£ and 
Charter, Sec. Io01 (4) [Emphasis added]. 

!/"In Dade, Police Pile Up," Niami Herald , January 15, 1963. 

~/International Association of Chiefs of Police, A Survey of Police 
Services in Metropolitan Dade County, Florid~, 1963, p. 255. 
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I. 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 belostwaiting 

for decisions of the review unito 

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 occurbecause a department, 

although jealous of its reputation and consclous of the favorable publicity 

that results from solvinga major ~rime , often must depend upon the help 

of other departments. While.informal cooperation is desirable, it falls 

short of the organized effgrts.emPhasized in this study.. Three examples of 

more formal cooperation and coordination will be described briefly. 

.L 
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The Kansas City areaMetro Squad is a corporation made up of men 

from 7 sheriffs' departments, 20 municipal police departments , and 2 state 

departments (Missouri and~ Kansas) in the area. Each a~ency provides a 

specified number of men for theMe~r0' Squad, which is governed by a board 

of directors that has established criteria for participating agencies to 
! 

use in calling upon it for assistance. Kansas City, i~ssouri, which has 

approximately 125 men assigned to investigation, calls upon the Metro 

Squad as often as Independence, which has approximately 6 detectives. 

When the Metro Squad is called, up to 50 detectives may be sent on a major 

case. Metro Squad training classes are conducted , members carry Metro 

Squad identification cards, and they work inboth Kansas and Missouri° 

Members of the Squad, however~ do not have the power to make arrests 

throughout the metropolitan area° ~en not on Metro Squad assignments , 

members work on regular assignments in their respective departments. 

The growing "metropolitan'! crime problem was a factor leading to 

the formationof an organization in the Atlanta area called Metropol~ ~/ 

The idea for the organization developed when the City of Atlanta asked the 

Atlanta Counci ! of Governments to suggest a program which might improve 

areawide law enforcement. ~ On June !, 1965, a meeting was called with 

representatives of the 38 law enforcement agencies in the 6-county Atlanta 

region in attendance. Out of this meeting came five projects: (I) 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 Atlant a Police Department~ fugitive squad 

and from surrounding departments. These men are available to conduct in- 

vestigative work on a metropolitan basis. Each department provides an 

automobile which has Atlanta police radios and other common equipment. 

Consideration is being given to providing all members of the Fugitiv e Squad 

with arrest powers throughout the metroP01ita n area° 

~/"Metropol - Working Together for Better Law Enforcement," Georgia 
Municipal Journal, September, 1965, p. 8. 
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The ~ajor Case Squad of the Greater St. Louis Area~similar t~ the 

Kansas City Metro Squad, is comprised of investigators from both Illinois 

and Missouri police departments. The Board of Directors of the Squad states 
. l o l  in its manual.-- 

We feel that larger law enforcement agencies with 
their greaterpolice~:facilities should make them 
available to the smaller municlpali~ies, as a 
cooperative gesture. 

The Board goes on to state the specific reasons for the existence of the 

Squad: 

io A sma:ller municipality rarely is sufficiently 
staffed to investigate a major case. 

2. Theperpetrator 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 jurisdiction. 

4. The general pooling of resources seems ~/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 establishment, 

but has already cleared many other~crimeso 

In contrast to the Kansas City and Atlanta operations, each member 

of the Major Case Squad fr0m St. Louis C°untyhas the power to make arrests 

throughout the county by virtue of deputization by the St. Louis County 

Police Department. 

It should be noted, generally, that though such organizations are 

multijurisdictional in an operational sense, individual Officers' legal 

authority arises from deput~zation. Thus, there Is no common sou{ce of 

authority or responsibility throughout such organizations. 

lO/F~jor Case Squad of Greater St. Louis Area~ ~mnual of Instructions 
and Procedures, January, 1965, po i° 

l~I/Ibido, po I. 
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Summary andConclusions 

There is increasing evidence of pooling of resources for the conduct 

of/criminal investigations.~ Arrangements W~ry, 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 investigators. 

Such an arrangement exists in Nashville-Davidson County, Tennessee, and 

Suffolk County, New York. In Dade county, 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 criminal investigation 

operations of their own. There are alsocooperative arangements which have 

been formalized. The wide variety of•arrangements indicates that there is 

no single standard for the coordination or consolidation of criminal in- 

vestigation functions. 

The following conclusions relating to coordinated or consolidated 

criminal investigation arrangements seem warranted: 

I 
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i. Small departments in metropolitan areas should not 
be respOnsible for all continuing investigations. 
There should be availaole to them a trained staff 
of investigators either Provided by a larger 
department or composed @f investigators from many 
departments. The individual local departments 
should conduct preliminary investigations , and 
their responsible officers should receive extensive 
training in the conduct of suchinvestigations. 

! 

t 
I 

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 andagencies. If effort 

were the criterion for success in reducing or eliminating~delinquent 

behavior, it would have been achieved long ago. Part o.f the fai~lure to 

curb juvenile delinquency may lie in the plethora of agencies established 

to try to cope with it. Many factors cloud the issue of delinquency ~cpntrol. 

First, there is no universal definition of what constitutes delinquent 

behavior; and indeed, some communities maintain that theyhave no juvenile 

delinquency, l--~z/~ 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 a~enues 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 othero 

.Cooperation Among Police Departments 

Generally, the curbing of delinquent behavior is a primary responsi- 

bility of each 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 question may be raised on the desirability of specialization in 

police juvenile work. The fact that a separate court syste m 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 prgceedings~ Also, different state and local 

laws apply to the conduct of juveniles andof adults and~it is often neces- 

sary to have sPeciaiized personnel available to decide what procedures and 

techniques.will conform with these:laws. : : ' 

l--2/"The Suburbs: . Made t0Order ifor Crimei'~ 30 Look magazine, M@y 31, 
1966. Itwas report'ed'that one wealthy'NewYork suburb did riot report one 
delinquent boy between 1940 and 1960. 
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Kenney and Pursuit suggest that "0ne juvenile officer for 15 to 20 

in the force . . . is a modern necessity. ''13/ If this premise is accepted, 

it is clear that most departments cannotand should not specialize. 

One alternative is to have specialists from large departments 

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 servedbetter 

£n 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 whencases must be brought into the juvenile 

cour ts. 

A central index of juveniles who have come in contact with the 

police also will be of considerable value to the small jurisdictions. 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 recordsshould 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 a confidential file containing certain identifying 

information on juveniles who have had contact with one or more police juris- 

dictions in the county. 14/ The Chicago area file is limited by the fact 

that it does not include information on juveniles in the central city of 
15/ 

Chicago.-- 

13/John P. Kenney and D. G. Pursuit, Police Works with Juveniles 
(Springfield, Illinois: Charles C. Thomas, 1954), p. 14. 

14/See Lee J. Carey and Robert H. Hardt, The Central Registry: 
An Index of Juveniles Who Have Contact With LawEnforcement Agencies 
(Syracuse, New York: Syracuse University YouthDevelopment Center, 1961), 
for a full discussion of this file. 

15/See State of Illinois Youth Commission, Community Services 
Division, The Juvenile Officers Information File, 1961, for a discussion 
of this index. 
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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 Pollce-Juvenile Officers Association 

is an example. Formed in ~959, the association, although limited to police 

juvenile officers,has been successful inestablishing procedures for the 

handling of juvenile s that are followed by all departments in the area, 

including those without juvenile officers. 16/ 

Cooperation Between Police and Other Agencies 

A pooling of the resources 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 Cfty 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. ''17/ At his urging, the Associated 

Agencies programwas established. Composed of representatives of some I0 

city, county, and state departments, including the police, the group meets 

regularly to work out ways of dealing with specific kinds of juvenile 

problems. Similar programs ~have been developed in other Cities. 18/ Suffice 

it to say that all agencies, including the police, are coming rapidly to a 

realization that juvenile delinquency can be contained only through joining 

forces. 

l~/Norman Hertel, "Metro Cooperation in Youth Services," 29 Th_._£e 
Police Chief 24 (January, 1962). 

17/Wayne E. Thompson, "Developing a City's Human Resources," 45 
~ublic Management 74 (1963). For a complete description of the program, 
see Institute for Local Self-Government, The Associated Agencle 9 Program, 
November, 1963. 

1--8/See International City Managers' Association, Inter-Agency 
~pordination of Juvenile Delinquency Control Progr@ms, Management Information 
Service Report No. 269, June, 1966o : 
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Summary and Conclusions 

It has not been the purpose of this stu~ to bring order out of the 
r 

chaos associated with the efforts of the ~ many agencies concerned with 

reducing juvenile delinquency° It~ has been considered within its scope, 

however, to point out relationships that should exist among the police 

themselves, and between the police,• on the one hand, and the total com- 

munity, on the other. 

It is concluded that: ~ • 

I. The control of delinquent behavior is a primary 
responsibility of each police jurisdiction, 
regardless of its size. 

. 

. 

Because some specialization in delinquency control 
is necessary= and because small departments 
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 
capabilities to investigate..• : 

Juvenile records should be developed and maintained 
on an areawide:basis as a function of an areawide 
police central records operation. 

4° 

. 

Areawide assocfatio~s of police juvenile officers 
should be formed for ~he purposes of coordinating 
and standardizing thehandling of juveniles by the 
police and o~f~assis~ing small departments:that 
cannot afford to specialize in delinquency control. 

The police must establish relationships with other 
community agencies concerned with delinquent 
behavior, and these relationships should be 
formalized through the establishment of continuing 
organizations. • 

Vice Control 

The Federal Bureau of Investigation does not incl~de violations of 

vice laws in its documentation of the rising crime rate nationwide° Yet 

the public is apt to equate 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 gro~ out of investigations into local vice conditions. 
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Vice includes types and classes of personal or group conduct or 

activity that has been declared 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 illegal alcoholic beverages and the 

illegal sale of legal alcoholic beverages, and the distribution and sale 

of obscene or pornographic materlal. 

It is not the purpose of this section to document the breakdown 

of local law enforcement in the area of vice cont=ol. 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 areawlde vice activities, although the llne between the two is 

often indistinguishable. Localized vice can be largely controlled by 

effective local law enforcement, and where the laws prohibiting vice are 

rigidly enforced, open vice does not exist to any great extent. Real 

problems occur, however, when vice operations become so deeply imbedded 

in the community or are so controlled by outsiders that it is practically 

impossible for local law enforcement agencies to repress them effectively. 

Cooperation and coordination in vice control efforts are essential 

in all vice control'actlvltles and are especially important for control 

areawideo The emphasis in this section is on cooperation and coordination, 

not on full-scale intervention by outside agencies; although 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 areawlde. 

Local Vice Problems 

Basically, every local vice problem can behandled by the local 

police department and responsibility should reside at that level. Never- 

theless, assistance from an outside agency is occasionally necessary. 

I 
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The training of local officers in therecognition of vice activities and 

in the enforcement of laws against them is often inadequate, and the needed 

training may be best supplied by outside assistance as is the case also in 

other police training. Some departments are so/small that lengehy vice 

investigations would divert manpower 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. 

Manpo~wer 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 Problems 

It is readily apparent that areawide ~ice problems are intertwined 

with the problem of organized crime, and every major investigation of such 

crime hasconcluded 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. 

; i~ost of the cooperation among police jurisdictions in controlling 

vise is on an informal basis and~conforms to no co~on 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 controlcall for some coordinating mechanism. 
19/ 

Speaking to this problem, one author states:- 

The . . . local-state-federal mixtureof respon- 
sibi!ity, legal structure, andaction 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 i~Jmuch warm talk to coopera- 
tion but no mechanismlto 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, h~ sugge~ts:thati 

(i) 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) 

dissemination would be on a wide scale and action should be taken based upon 

the patterns emerging from dissimilar and apparently unrelated facts.20/ 

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 

poliCeprovide 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~ 21/ This agency has certain investigative responsibilities in 

vice matters and a wide range of responsibilities ~ssociated with organized 

crime, but it also conducts investigations into •the alleged misconduct of 

local and state legislators and into arson and b0mb~incidents. In California, 

coordination of statewide narcotics control efforts is the responsibility of 

approximately i00 agents of the Bureau of Narcotics Enforcement of the De- 

partment of Justice, but this is its sole vice responsibility° 

At the local level, the pattern is even more varied° Probably the 

ideal organizationf0r coordinating areawide vice control operations would 

be a county department. Most county police agenciesl •however: are under •- 

staffed, and their personnel are so largely untrainedthat meaningful 

specialization is virtually impossible. Another proSlem relates to the 

role of county prosecutors (district attorneys), some of whom have sub- '~' 

stantial law enforcement duties well beyond the es~tablished function of 

prosecution. For example, the statels attorney (county prosecutor) in 

20/Ibid 86 • • p. • 

2--1/lllinOis Crime Investigating C0mmissionl i965 Report to Governor 
0tt 0 Kerner and to the 74th GeneralAssembly of 11~inois. •~ 
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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. 

At these three separate levels--federal, state, and local-zsingle 

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 andRacketeering Section in the Department of Justic~e. 

At the state level, the state police department 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 sheriff or otherwise. 

County prosecutors should not have the responsibility; their only concern 

should be prosecution and related activities, not 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 police agency or the 

state police or other law enforcement agency. A small department should 

not attempt to specialize in vice control. Any vice conditions existing 

in a small community with which the local patrol force cannot Cope 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 attention of the larger 

unit. 

Some variations in this three-tiered approach may be desirable. 

In some states, for instance, it may not be practical to involve the counties 

because of their limited law enforcement development; here a state agency 

should have the responsibility for coordinating 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. 
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Summary and Conclusions ~ 

In a brief analysis, it is difficult to suggest ways for solving the 

problems in vice control resulting from the fragmentation of responsibility 

that now exists. One solution might be simplification of present govern- 

mental structure, but short of this, far more can be accomplished within 

the present structure than currently i s being done. 

It is concluded that: 

io 

2. 

. 

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 ~th local and state law enforce- 
ment agencies ~. 

At the state level, the achievement of coordination 
in areawide vice Controlefforts 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° 

o 

. 

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 c~ordinate 
vice control operations within its own jurisdiction, ~ 
but should forward information on areawide vice ' 
operations either to the county or to a stat e agency ............ 

A small municlpal poiice department•~hquld be responsible 
for local vice problems, but specialized vide 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 cont=ol coordination. 

! 
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Special TaskForce 0peration_s 

The concept of a mobile Striking force or task force has been 
• . . . 

growing in importance in recent Years. It may be defined as an element 

designed tO operate as a compact, mobile, effective operational striking 

force in given locations at times where the record indicates the need for 

a special concentration of enforcement pressure. In the words of O. W. 

Wilson, "A mobile striking force is of value in those situations which call 

for a saturation 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 theassistance of additional 

,i22/ He goes on to say that in large cities, the continual personnel. -- " 

demand for details to police special events may justify a detail section of 
,,23/ 

the task force for this purpose• -- 

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 individual jurisdiction cannot provide sufficient 

police manpower to copewithit and outside assistance becomes necessary. 

The second is the situation where crimes are beyond the ability of a single 

jurisdiction to solve because it lacks some special type of tactical opera- 

tion. 

~ f  

Spec£al Events i~ 

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 officially been described 

as a task force. ~: : 

22/0. w. Wilson, police Administration , se~@nd edition (New York: 
McGraw-Hill, 1963), p• 250. 

23/Ibid. p. 250 
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Among the things that must be covered in any agreem@nt for ~he 

pooling of resources are t~e power of arrest and the privileges and im- 

munities of POlice officers when requeste d to act outside their own 

jurisdictions° State police officers have the power of arrest statewide 

when enforcing state criminal or penal codes, and county law enforcement 

officers noemaiiy have this power throughout their ~ufisdiction. At the 

municipal level, the situation is less Clear~ Ext=aterrito=ial arrest 

powers are limited primarily ~ to Situatibns in which an officer is engaged 

in fresh pursuit or is executing anarrest warrant. A typical decision 

has been rendered by the California District Court:0f AppealS; 

We assume with6ut decidlng that a . . o p61ice ~ 
officer lacks the authority of a peace 6fzicer ' 
to make an arrest under•Penal Code Section 836, 
when he is outside the city limits unless he is 
engaged in fresh pursuit or is e~uting a 
warrant authorizing such arrest.-- 

This type of decision has led California 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 localities, jurisdictions, 
or communities shall exercise full polic~5~owers 
as relate to •their normal jurisdictlons.--" 

Another means of overcoming legal barriers is the local mutual aid 

agreement, and the numSer of these in existenceattests to its valueo (See 

Appendix C for a typical mutual aid agreement..) Perhaps themost encom- 

passing provision for mutual aid in the country is contained in theCalifornia 

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 recentlyin Vallejo to prevent civil disorder, in the 

Los Angeles area to help curbdisorders following a police-resldent incident 

in the Watts area, and in San Jose to help contain similar problems. • 

24/Pe0pie v. Alvarado 208 ~C 4 683, 685. 

25/ci~iifornia Penal code (as amended), 1965, Section 817o 
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Officers can be summoned fromall parts of the state to the scene of a 

disturbance, and while acting under authority of the Disaster Act, they 

have the same authority the# would have'if they were acting in their own 

jurisdictions. The pertinent pr0vision of the Act states: 

All of theprivileges and immunities from liability, 
exemptions from !aw, 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 agenciesshall apply to them to the same 
degree and extent while engaged in the performance 
of any of their functions and duties ~raterritorially 
uniter the provisions of this chapter.-- 

Tactical Operations 

It is difficult to find a single example of a multijurisdictional 

task force directed to prevent or contr01 Specific crime problems. The 

metropolitan detective units in Kansas City, Atlanta, and St. Louis come 

closest to this concept, aithough they are strictly investigative units. 

Multijurisdictional task forces for enforcement purposes, however, have 

thus far not been developed~•although legal 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; if suchanalysis 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. 

2-~6/California Disaster Act, Chapter i, Division 7, iv~litary and 
Veterans Code, as amended September 20, 1963, Section 1587. 
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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 aid 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, andp 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 capacityo 

Summary. and Concluslons 

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 

interjurisdictional tactical forces to saturate high-crlme 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 establighing such units, 

! 
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Vl. POLICE SERVICE AND JURISDICTIONAL CONSOLIDATION 

Thus far, this report has considered methods of ameliorating the 

effects of decentralized Iocalpolice administration through the coordina- 

tion or consolidation of staff, auxiliary, and certain field functions. 

It has not considered coordination or consolidation 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. 

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 one reason or 

another, will never make use of them. High standards for the recruitment 

and selection of police officers can be established, but some jurisdic- 

tions will escape these provisions.• Crime laboratories, records centers, 

centralized communications, centralized crime, juvenil e and vice inves- 

tigative staffs, and other supplementary services can 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 departments administered and staffed by untrained, 

Part-time personnel 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, onedepartment was entirely so staffed. 

(Appendix D presents the tabulation 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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°fficers.!/ In both of these areas, basic police protection (patrol) is 

largely in the hands of essentially unqualified 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 complete 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 police services through the establishment of a 

metropolitan-type government, through formation of a subordinate service 

district under a county police agency, through annexation, through con- 

tract with another jurisdiction for law enforcement, and through the 

establishment of a separate special 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 

examples in this country--Nashville-Davidson County, Tennessee, and Miami- 

Dade County, Florida. The major reorganization of local government in 

metropolitan Toronto, Canada, has had much impact upon local government 

in the United States. Each of these reorganizations takes a different 

form. 

i --/Onondaga County Division of Research, Law Enforcement in Onondaga 
Cou__~, March 23, 1966, pp. 8-11. 
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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 allservices deemed 

to be metropolitan and the local governments maintaining control of all 

services deemed robe local. The Toronto structure resembles that of 

Dade County, but differs significantly fromthat 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 jurisdiction. 

Metrppolitan DadeCounty 

Metropolitan Dade County has a strong county government providing 

urban-type services in the unincorporated areas and performing certain 

areawide functions throughout the countyo Metropolitan Dade County was 

the first metropolitan-type government in the UnitedStates; often there 

is a misconception that there is only one government in Dade County, 

whereas, in fact, there are 28. 

Dade County had a 1963 estimated total population of more than i 

mi!lion, 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 municipal 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.~/~ ~ 

O 

~/Metropolitan Dade County Government, The First Ten Years: A 
Proposed Government Inf0rmation System for~Dad~ C0unty, Florida, 1966, po 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 anumber 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. TheDade County Public safety 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 DadeCounty has two principal problems caused 

primarily by the congeries of jurisdictions. Police strength of the several 

law enforcement agencies, shown in Table 2, is distr{buted 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 a~aiting 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, underpowers granted 

in the charter, sh0r t' of the total amalgamation of all police departments 
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Table i 

SERVICES PROVIDED BY 

THE DADE COUNTY 
PUBLIC SAFETY DEPARTMENT 

J 
I 

. , .  Drunkometer Examinations ~ ~ l e t e  F i r e  S e r v i c e  

Capital Crimes Investigation 

Natural Death Investigation 

~ Pol ice Communic at ions 

Fire Communications 

Police Training 

Fire Training 

I l l i l l l l l l l i l l i l l i i l l l l l l i l l M o b i l e  Unit 

gHHHHHBHHHHB|BBBHHH|B|B|BBB| 
~| | |  | | | | | | | | 1 1 1 | | | | 1 | | | | 1 | | |  
||||HHBnnHHliliimiHiBmmmlBB| 
H|H|HH|HnH|nnilUnmmm|mmHHBBB| 

l i l l l i i l l l l l l l l l l i l l l l l l l l l l A n i m a l  Control 

Crime Laboratory 

General Investi ations 

Juvenile Investi~_ation 

Polygraph 

Auto Inspection Administration 

Arson Invest~ 

Traffic Enforcement 

| | | | | | | | l l | | | l l | | | | l | | | | l | | |  
I I n | l l | l l l l l l l l l l l | l l l l | | l l l  
gIIIgI|IIIHGaiHHHHiH|HgHHHG 
g I i | I B H | | H H H H | | | | | | H / D H D G  

Traffic Homicide Investigation 

Transport Prisoners 

• $ a r r a n t s  and Capias 

Vice Investigations 

Confinement of Felons 

Metro Court Warrants Service 

Central Accident Records 

Bomb Disposal 

Wanted Information 

Identification Service 

Civil Defense 

| | | | J I | | | | | | | i l j j j j i l j j j j j j j | |  

IHi iHBiDHBl iDnBi in ianiJ l l i | |  
IBBBBBB|BHHRRRIRIIBIBHBB/|I 
iH|BBD||B||BHBBBBBBBBBBBRBHI 

Police Ward 

Marine Patrol 

Mutual Aid (Fire) 

Mutual Aid D i s ~  

E.D.P. Accident Records 

E.D.P. Enforcement Records 
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POLICE MANPOWER IN DADE COUNTY 
1965 
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Jurisdiction 

Dade County 
Miami 
Miami Beach 
Hialeah 
Coral Gables 
North Miami 
North Miami Beach 
Miami Springs 
South Miami 
Miami Shores 
Opa Locka 
Homestead 
Surfside 
Bal Harbour 
North Bay Village 
Bay Harbor Island 
West Miami 
Golden Beach 
E1 Portal 
Medley 
Florida City 
Biscayne Park 
Sweetwater 
Hialeah Gardens 
Virginia Gardens 
Pennsuco 
Indian Creek Village 
Islandia 

Population 

424,720 
329,900 
73,750 
76,700 
37,600 
31,710 
24,000 
12,600 
10,540 
9,310 

10,440 
9,920 
3,330 

820 
2,870 
3,660 
5,530 

480 
2,150 

200 
4,500 
3,070 

820 
200 

3,250 
260 
60 
0 

Police Strength 
(Full Time) 

627 
209 
94 
74 
47 
38 
30 
29 
24 
22 
21 
18 
14 
13 
13 
8 
6 
5 
5 
4 
4 
3 
2 
I 
i 

Private Patrol 
0 

Source: The First Ten Years: A Proposed Government 
Information_System fo r _Dade County. Florida, p. 66. 
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in the county. Section I.OIA (18) of the charter, states the Board of 

County Comraissioners may set reasonable minimum standards for all govern- 

mental units in the county for the performance of any service or function. 

If a governmental unit fails to comply with the established standards, 

and does not correct deficiencies, ' the county may take over and perform, 

regulate, or grant franchises to operate 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 the 

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 inconnection 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 certain 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 thecounty 

by referendum or ordinance. 3/ 

The contract provision enables a municipality to contract with 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 considerably less than the municipality, 

the city decided that it preferred to have its own police department. ~/ 

31T~ ~ -- ~. powers of Metropolitan Dade County under this provision are 
not so broad or all inclusive as might appear: In Miami Shores Villase v. 
Cowart, 108 So. 2nd 471 (Flao 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. 

-- ~/Interview, George Leppig, Acting Sheriff, Dade County Public 
Safety Department, June lO, 1966. 
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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 powers. 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 

possibilitywould 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 municipalitie s could continue to be self-sufficlent in basic police 

services, but could gain help from the county agency in staff, auxiliary, 

and certain field functions. 

The powers granted to the county are considerable and could become 

of greater significance in coordinating and consolidating law enforcement 

services. Of particular importance is the minimumstandards provision 

which allows the county to exercise important controls over local services. 

Metropolitan Nashville-Davidson C ount~ 

The Metropolitan Government of Nashville-Davidson County, Tennessee, 

is the most complete metropolitan • government ~ In the United States. Separate 

city and county governments merged into a new government servicing the 
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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. 

0nly 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- 
5/ dation of any or all functions of cities and counties in Tennessee.- 

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, z/ TheNashville 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 therural areas. 

Meanwhile, Nashville was trying to solve its own problems, parti- 

cularly those related to a declining tax base. Property taxes were in- 

creased and a new vehicle tax was imposed both on residents and on certain 

nonresidents. The city also annexed 5y 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 

Z/Constitution Of Tennessee, Article XI, Section 9. 

Z/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. !/ 
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--wlth residents of the urbanservices district paying higher 
• 8/ 

taxes for urban-type servlces.-- 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. ~/ Whenever the metropolitan 

council finds that areas of the general services district require urban- 

type services (e.go, more police protection), they are included within the 

urban services dlstrictand 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 at 

best° 

Upon establishment of the metropolitan government, approximately 

I00 sheriff's deputies were absorbed by the new Metropolitan Police Depart- 

ment which now has an authorized strength of approximately 550 sworn officers. 

//See David A. Booth, Metropolitics: The Nashville Consolidation 
(East Lansing, MiChigan: state university institute for Community Develop- 
ment and Services~ 1963), fo= a complete discussion on the history and 
events which led to the consolidation. 

~/The Charter of the M~tropolitan Governnlent of Nashvilie and David- 
son County, Tennessee, 1962, Article i, Section 1.03. 

Ibid., Article i, Section 1.04. 

! 



152 - 

The sheriff's sole responsibility, in addition to the serving of 

civil processes, is custody and control of the metropolitan jail. l--~u/~ The 

Metropolitan Police Department has no detention responsibilities. Soon 

after the charter took effect, thenewly 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 
Ii/ 

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 Poilice Department. Seven private 

agencies continue servingboth incorporated and unincorporated areas by 

subscription. The Metropolitan Department, however, patrols the entire 

oounty 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 the suburban areas has increased, thecharge 

for extra police protection to the urban services district has decreased 

from $4 million in fiscal year 1963-1964 to the present $2.6 million. There 

is some feeling on the part of residents outside the urban services district 

lO/Ibid., Article 16, Section 16.05. 

/ M e t r o p o l  " ii itan Government v. Po___~e 383 S.W., 2nd, 265 (1963). 
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that they may be paying for more police protection than they receive from 
12/ 

the Metropolitan Police Department.-- Th e present distribution of charges 

is not calculated on any precise basis, and calculations 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 

problems 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 areas. 13/ This situation has now been 

remedied through the addition of personnel and an increase in patrol 

coverage. 

The experience of Nashville with metropolitan government is for- 

tunate, but it seems doubtful that its approach can be applied easily to 

many metropolitan areas, particularly those wit 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/Interview, Robert Horton, Fiscal Assistant to the Mayor of the 
Metropolitan Government of Nashville-Davidson Oounty, June 7, 1966. 

13/Interview, Hubert O. Kemp, Chief,~M~itropolitan Nashville- 
Davidson County Police Department, June 6, 1966. 



154 

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 of 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 Departmentand the Municipality of 

Metropolitan Toronto are on matters of budget, finance, and taxation. The 

Municipality of MetropolitanToronto 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 intermunicipal 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 theact creating the Municipality of Metropolitan Toronto, 

to take effect January i, 1954. Law enforcement was not one of the original 

functions of the metropolitan government. 
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In 1954, a special committee was @ppointed 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 against it by nine of them, the committee recommended the merger. I-~4/ 

The Metropolitan Council then recommended to the provincial legislature 

that the 13 forces be merged andfollowing the enactment of legislation, 

the Metropolitan Department came into being on January i, 1957. 

Staff and auxiliary services are now pr0videdby the Metropolitan 

Police Department in a degree • that would have been impossible even under 

partial merger. A 14-week recruit-training program is provided where prior 

to amalgamatio n only 2 departments had recrult-training programs. Cen- 

tralized communicatlons is a reality. Records are centralized and central 

investigation is provided for all jurisdictions, 

One measure of the effectiveness of the consolidated police depart- 

ment is the rate of Crime clearances. In i957, the clearance rate for 

major offenses was 39.5 per cent; in 1965, it was 46.2 per cent. 15/ 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 protecti0n, still a municipal function, have risen, however, by a 
.~ 16/ greater percentage.- 

Shortly :after the department was formed, criticism was leveled 

against the consolidation because patrol service had been reduced in cer- 

tain areas. This Criticism was correct in substance, as personnel 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 unsolvedcrimes was also a 
dramatic argument ~0r amalgamation. ~ see Appendix m for the arguments for 
and against cbnsolidation. 

1=--~_.<~/Unpublished~eport of the Metropolitan Board of Commlssioners 
of Police. ,~ ~ • • 

"'~/Interview, Magistrate Charles Oo Bick~Chairman, Metropolitan 
Board of Commissioners of Police, June 17, 1966. 
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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: 17/ ' " 

! 

I 

il 
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 ther~ would be a gre•ater participation by 
the Police in community 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 

officers would become more familiar with local problems. I--~°/ It is now 

standard practice for the district commanders to attend meetings of the 

municipal councils. 

The federated form of government in the Toronto area provides some 

possible approaches to achieving comprehensive reorganization in this country 

and the success of the consolidated law enforcement program demonstrates 

that a total system approach is possible. It should be borne in mind, 

however, that comprehensive reorganization in this country depends upon 

local participation in the decisions to change the structure of government, 

whereas it is accomplished by the provincial government in Canada. 
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Summary and Conclusions 

Police service under metropolitan forms of government varies 

significantlY , as evidenced by developments in the three areas that have 

been described. 

"Vl__~/H. Carl Goldenberg, Commissioner, Report•of the Royal CommiSsion 
on Metropolitan Toronto, p. 61. (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 I, 1967.) 

18/Ibid., p. 61. 
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Reorganization in Toronto and Nashville-Davidson County is far 

more comprehensive than in bade County. The bade County experience has 

been included in this discussion primarily because police service in bade 

County:has been improved through the use of the metropolitangovernment 

as an integrating device, as a supplier of certain staff, auxiliary, and 

field functions to police departments in the area, and because future 

improvements can be made through the use of county charter provisions. 

In short, the bade County experience portrays an evolutionary" approach 

to the improvement of police service. 

On the other hand, the Toronto and Nashville 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 reorganization under metropoli- 

tan government, the following conclusions have been reached: 

bade Count~o The steps taken inDade County can be followed in 

other counties that elect to provide strong county government. They include: 

i. Provision of certain staff, auxiliary, and field 
services to municipal departments, financed by 
general county revenues. 

2o Provision of complete police services, including 
basic, to municipalities through contract. 

. Establishment o~f~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: 

I. Complete police protection rendered theentire 
area by one police department . . . . .  + 

• "; 2~ . Financing Of suchprotection through a tax on 
the various areas in proportion to the level of 
service received. 

+ 

I 
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General conclusions are: ' I : : 

I. Total police service can be performed through a 
~ metropolitan government. ~ 

Toronto. The Toronto model of metropolitan government could be 

applied in the United States, but the methods of achieving it would differ. 

. 

. 

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. 

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 practice for county police agencies to providepolice 

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 providing police services to residents of in- 

corporated areas with financing through a special tax on these residents-- 

the pattern found in suffolk and Nassau Counties (Long Island), New York. 

SuffolkCounty 

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, I0 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. In the western half are 5 of the i0 towns and 27 

of the 36 villages. . . . . .  

In order to understand law enforcement in Suffolk County, it is 

necessary to trace the events that led to the formation of the Suffolk 
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County Police Department° Prior to the formation of the department in1960, 

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 county inadequate, but government was not 

organized to cope with problems inherent in the growth of the area. 

In order to strengthen both county government and law enforcement, a 

special act of the State Legislature, the Suffolk County Charter, was 

passed in 1958.1-9/ This charter called for a strong county government 

and a county police department, to be voted on by the electorate of 

Suffolk County in November, 1958. Two votes were taken; one secured the 

adoption of the charter and the other the formation of the County Police 

Department, financed in part through a special police district tax on 

residents voting 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 functions to 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 towns was necessary. 

Third, any village within a contiguous 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 contiguous to a town already served by the county department could 

elect to join it. Fifth, any town or village not choosing to become a part 

of the police district could contract with the county department for police 

service for a period of two years. And, finally, a decision taken to 

receive county department service and be subject to the special tax is 

irrevocable, 2°! 

Initially, the 5 contiguous western towns and 20 of the 27 villages 

within these towns voted to turn over police functions to the county police 

• i--9/Laws of 1958, Chapter 278, 

2--O/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 I, 1960. 

Manpower came primarily from the towns and villages which elected to divest 

themselves of their police functidn;;3 of these had more than i00 officers 

each at the time of merger. The investigators 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 56D of the county's 922 

square miles, and 765,000 of the county's population of 900,000. Seven 

villages within the joining towns votednot 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 countydepartment 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 depa=tment, and the irrevocability of this decision once ~t has 

been made. . - .  

The police budget is divided into two parts: one is for the 

services provided solely to the special police districts (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 

fromcounty general revenues. Services charged to the respective funds are 

detailed in Table 3. 

Any town or village, by vote, can join the police district if it 

is contiguous to or wholly contained within the district. Also, any 

village or town, not part of the county police district, may contract 
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Table 3 

DISTRIBUTION OF SERVICES BETWEEN THOSE FINANCED, 
BY POLICE DISTRICT TAX AND COUNTYWIDE REVENUES ~f 

Financed by Countywide Reyenues 
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i. Commissioner of Police and his staff. 

2° Chief Inspector in charge of auxiliary services° 

3. Deputy Chief Inspector in charge of detectives. 

4. Deputy Inspector in charge of CommuniCations and Information Bureau. 

5. Central Records and Statistical BureaU. !~ ~ ..... ~ 

6. Personnel Bureau except Inspection Secti0h. 

7. Property Bureau. ~' 

8. Civil Defense Bureau. 

9. Finance Bureau. 

I0. Special Service Bureau of Detectives (e.g., homicide squad, auto 
theft squad, narcotics squad, etc.). 

II. Squad of detectives assigned specifically to area outside police 
district. 

12. Crime Laboratory. 

13. Juvenile Aid Bureau° 

14. Part of Planning Bureau. 

Financed by D ist!ictTax 

i. Chief of Police District. 

2. All personnel assigned to Police District including district 
detectives. 

3. Communications and Information Bureau. 

4. Transportation and Maintenance Bureau. 

5. Traffic and Safety Bureau. " 

6. Tactical Platoon. 

7. •Marine Bureau. 

8, Inspection Section of Personnel Bureau. 

9. Part of'Planning Bureau. 

I0. Principal and interest on bonds of police district stations. 

-a~County of Suffolk, New York, Budget, 1966. 
3 i' ", ,! :,, ); 
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with the county department for Service for a term of not less than two 

years. This decision can be taken by a resolution of the governing body 

and gives the local jurisdiction an alternative means of securing service 

without joining the police district. 

Finally, the charter provides thatWhen a town or village elects 

to join the cbunty police district, it cannot subsequently withdraw. The 

wisdom of this provision mightbe 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 tile criminal investigation squad serving this area. As , 

population in theeastern section grows, the five 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 reflect the geographical 

and political compos£tion of the two counties. 

The Nassau County Police Department, with approximately 2,600 

sworn officers, provides complete poiideiprotection to 45 of the 69 

incorporated municipalities in the county. This servi~e is financed 

by ad valorem tax on their residents. The~police distrlct, the area on 

which the tax is assessed, includes 205 of the county's 300 square miles 

and i.i 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 miilion for 1966. 
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The essential differences between the two county departments stem 

inpartlfrom their respective hist0rieso ~ereas the Suffolk County Depart- 

ment was establiShedonly in 1960, the Nassau County Depar£ment dates from 

1925 and i~ perhaps, the oldest county police department in the nation. 

The original force consisted of 55 men transferred from the county 

sheriff's office (the sheriff no longer has police responsibilities). 

The 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 mus£ then be acted on favorably 

by the county board, a more simple method than that employed in Suffolk 

County. The area policed by £he distrfct need not be continguous, and a 

municipality may withdraw from the county police district upon petition 

and a referend~n 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 terminating in one of eight precinct stations. Cars are dispatched 
/ 

from a central radio room after the message is relayed by direct telephone 

line from the precinct station. It could be said that the Suffolk County 

Department 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 Counties to provide police services to 

residents of unincorporated areas, withlfinancing 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 beundaries. 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: 

i. Provision of police service through a special tax 
on areas provided this service 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. 

I 
! 

I 
I 
I 
! 

! 

! 

! 

! 

! 

! 

! 

l 

II 

I 
! 

!i 
I 



I 

i. 

I 
,I 
I 
i 
I 
1 
I 
I 
I 
I 
I 
I 
I 
I 
I 
! 

I 

165 

Techniques of Annexation 

Annexation practices vary significantly from state to state, but 

five principal methods are utilized: (I) legi$1ative 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 the 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.21/ Several of the principal 

methods also maybe 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 special 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 
22/ 

becoming a source of spillover problems° M 

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/Advisory Commission on Intergovernmental Relations, Alternative 
~pprpaches to Governme~tal Reorganization in Metropolitan Areas, 1962, p. 58. 

2--£Z/Ibi___~d.,~ ppo 63-64. i 

• ^̂ zJ/Ibi____dd., ppo 64-65. 
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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 16-year period 

from 1950 to 1966, the city has grown from 16 square miles to nearly Z250, 

and the population has increased from i00,000 to over 500,000. All-of~the 

growth in area has come through the annexation of uninc0:rporated 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 iof services, but the city is convinced, 

under its circumstances, that annexation is the best approach to resolving 

a number of municipal problems, z4/~" 

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 added areas immediately, with a corresponding increase in the 

size of the department. 25/ " 

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 direct 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 expandTand 

it pertains primarily to unincorporated areas° 
Z ; 

24/Interview, Marvin Andrews, Assistant to City Manager, Phoenix, 
Arizona, May I0, 1966. 

^~z--~)/Interview, L. M. Wetzel, Assistant Chief of Police, Phoenix, 
Arizona, May i0, 1966o 
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Contract law 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. 26/ Contract pro- 

grams in California usually 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 Cit~ 

Los Angeles County provides complete law enforcement service to 29 

of 77 incorporated municipalities within the county. In addition, it 

provides selected staff, auxiliary, and field services to all jurisdictions. 

The major advantage of thetotal 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 

communityo ~ The major disadvantage is that the municipalities participating 
,' ' 

in the contract~program are not contiguous and law enforcement, therefore, 

26JSamuel K. Gove, The Lakewood Plan, Commission Papers of the 
Institute'ofGovernment and Public Affairs (Urbana: Universit# 0f Illinois, 
May, 1961), Table 3, p. 15. (Sometimes the ~o~tract plan is referred to 
as the Lakewood Plan, ~ed~6se the program, as it is presently~kno~n,/ ' 
originated in the City of~Lakewood.) 
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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. '~ 

Beginning in 1954, there have been 29 new municipal incorporations 

in Los Angeles County, the first since 1939. Each of these new cities 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 contractbasis. The City of Lakewood 

initiated the program, and it has been accepted in large part by 28 of 

the other 29 new municipal~ties. The one exception, the City of Downey, 
27/. 

chose to provide its own basic services, including law enforcement.- 

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 
28/ 

programs, as:-- 

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. 

27/Gove, op. cit., provides a detailed resume of the development 
of the contract program in Los Angeles County. 

2--8/Arthur G. Will, "Another Look at Lakewood," address presented to 
the 27th Annual Conference of the National Association of County Officials, 
July ii, 1962, mimeo, p. 4. 
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It is the express 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 
29/ 

of another government.-- A~ contract program costs a city less than if 

it provided the service for itself, largely 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 basedon the total annual cost of providing one 

patrol unit. A patrol unit consists of one deputy during 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, laboratory services, and similar staff, auxiliary, 

and field services. The cost for one patrol unit in 1966 was slightly 

more than $I04,000. jU/"̂  A contracting agency may have as many units as 

it desires, but must meet the minimum standards established by the sheriff. 

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 

committee studying the question of contract programs stated: 31/ • 

29/See: Earle, 9P. Cito, po 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. 

3-~0/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. 

3-!i/Final report of the ASsembly Interim Committee on Municipal and 
County Government, Functional Consolidation of Local Government, Assembly 
Interim Committee Reports, Vol. 6, No i0, 1957-1959, p. 26. 
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Table 4 

RATES CHARGED BY LOS ANGELES COUNTY SHERIFF'S DEPARTMENT 
FOR PATROL CAR SERVICE TO CONTRACT ~ITIES 

July i, 1958 tO June 30, 1966 ~! " " 

O 

Cost Elements 

Station 

Salariea and employee benefits 

-Services and supp:~ies 

Vehicle expense 

Administrative Overhead 

Patrol Division 

Sheriff's Department 

General county 

Cost for a 24-hour shift using: 
one 1-man car and two 2-man cars 

July i, 1958 July i, 1962 July i, 1963 July I, 1964 July i, 1965 
to to to to to 

Dgcember 31~ 1962 ,June 30,,1963 Js~ne 30 , 1964 June 30,1965 June 30, 1966 

$68,919 

901 

4,003 

525 

1,426 

2,626 

$81,779 

1,855 

5,337 

--m 

4~932 

$93~903 

$83,414 

1,893 

5,445 

5.029 

$95~78! 

$ 88,776 

2,015 

5,794 

5~352 

$i01,9.37 

$ 90,853 

2,062 

5,930 

5,477 

$104,322 

~/Los Angeles County Sheriff's Department. 

M N m m m m U I N u m I M m E_ L__ 
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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. 32/ 

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 preservedo ''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 opportunity 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 

/Interview, 32 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. Yers#L(editOr~), Metrop0i~tan Services: Studies of Allocatio~ 
in a Federated 0rganization (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 county. 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 department is decentralized , with 14 stations located 

throughout the county providing 24-hour radio car patrol service to 

unincorporated territory and contract cities, along with investigative 

and juvenile services. Special staff and auxiliary services 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 district. 

The provision of law enforcement services through contract is less 

expensive andmore efficient than if each city provided its own basic 

police service. The cities of Norwalk and Downey are generally comparable 

in population: and other co~nunity characteristics and were both incorporated 

at approximately the same time. The former contracts with Los Angeles County 

for law enforcement services whereas the latter provides its own services. 

In 1963-1964, the cost of law enforcement in Norwalk was nearly $500,000, 

whereas costs in Downey were in excess of $i million while Service was 

approximately at the same level. 
. " 

The Downey Police Department Consists of slightly more than i00 

police officers and 20 civilians, and this complement of personnel provides 

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 responsibilities. Specialized technical 

services, including laboratory needs; are furnished at no cost by the 

sheriff, s 34/ department.-- Thus, although Downey views its Police Depart- 

ment as self-sufficient, it is dependent upon other jurisdictions for a 

variety of assistance. 

34/Interview, Loren D. Morgan, Deputy Chief of Police, DOg, hey, 
California, May 13, 1966. 
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In evaluating the contract program, the city administrator of 

Lakewood stated, "A central police authority in the metropolitan 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. 

The city must participate in all decisions. ''35/ The city administrator feels 

that the contract law enforcement program meets this requirement. The 

station commander of the sheriff's department serving Lakewood functions 

completely as a chief of police, according to the city administrator, and 

there are no problems of communication between the administrator's office 

and the station commander. At no time has the contract program become a 

political issue in Lakewood, which suggests that the community is satis- 

fied with the quality and level of service it receives. 

City to County 

Atlanta and Fulton County, Georgia, 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: (i) all municipal services should be furnished 

by a city, preferably Atlanta; (2) the county should furnish only tradi- 

tional county services; (3) areas needing municipal services should be 

annexed to a city; and (4) until they are annexed, the city should furnish 

such services by contract. 36/ 

The Plan of Improvement originated following the failure of an 

annexation program in Atlanta in the late 1940's° The legislature there- 

upon created a local government commission to make a comprehensive study 

and to report to the legislature a plan for improving government in Atlanta 

and Fulton County. The suggested plan was completed and submitted to the 

35/Interview, Marshall W. Julian, City Administrator, Lakewood, 
California, 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 Metropolitan Area 
LocalGovernment Commission, Paul J.;!Randolph, Chairman. Edited by 
Leverett $. Lyon~(Chicago: University of Chicago Press,'1957), pp. 276-278. 
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legislature in 1950 andwas approved in an advisory referendum in June, 

1950. The necessary constitutional amendments were approved in November~ 

1950, and implementing legislation waspassed 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 withthe 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, ~lith i0 

per cent added to cover miscellaneous services and administrative expenses. 37/ 

In 1965, the total cost for the contract services was approximately $375,000. 

The office of elected sheriff is retained inFulton County, but 

he exercises no actual law enforcement powers;the sheriff acts as jailer 

for the county and serves as an officer of the court for all appropriate 

civil matters. 

37/See: International City Managers' Association, City-County 
C_ooperation in Providing Municipal Services, Management Information Services 
Report, No. 191, AppendixB , for a complete copy Of the Atlanta-Fulton 
County Police contract. 
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In brief, consolidation of t 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 to furnish basic law enforcement service to any~requesting munici- 

pality that meets certain criteria. Under this plan, 46 towns ranging in 

population from 1,000 to 17,O00 receive law enforcement service.3-~8/ 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 forby the state 

police. 3-~9/ 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 moreinv01ved 

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 commissibner and appr0vea by the state commissioner of finance 

38/L e ~ tter, Leo J. Mulcahy', commissioner, connecticut Department 
of State Police, June i, 1966. 
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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 and the contracting town 60 per 

cent. The state police commissioner exercises supervisory control over 
40/ 

the resident troopers.- 

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 patrol s 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 program 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 personnel, 
41/ 

although selection and training standards are the same for both groups.~ 

• 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 communitieshave arranged 

to have the local constables under the day-to-day supervision of the 

residenttrooper who directs their activities and training. Such arrangements, 

--4-20/Cpnnecticut Codes, Chapter 529, Section 29-5. 

41/James H. Ellis, "The Connecticut Resident State Police 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 
42/ 

assist in financing a constable program.- 

Evaluation of the Prqgram. 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, however, because it involves the 

assignment of only one individual tO a 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 trooper, it would not be possible 

under existing legislation. This•limitation , imposed for b~dgetary 

reasons, detracts from consistent law enforcement throughout the state. 

Summary and Conclusions 

Contract law enforcement is one 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: 

I. Contract law enforcement programs can be effective 
without altering existing governmental structures. 

2o Any level of government can provide contract law 
enforcement services to other governments. 

. A contract program can he'effeCtively utilized 
to meet law enforcement needs in staff, auxiliary, 
and certain field services; it also can accomplish 
complete consolidation of all law enforcement 
activities~. '. 

42/Mulcahy, op. Cito 
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4. 

. 

6. 

Costs of a contract program of law enforcement 
can be distributed equitably among participants 
and need not work to the disadvantage of non- 
participants. : 

No contract law enforcement program can be 
effective if it isbased upon arbitrarystandards 
relating to the allocation of personnelland 
equipment. Each contracting jurisdiction Should 
determine, in conjunction with the contractor, 
the actualneeds of the jurisdiction, and the 
allocation of personnel and equipment should be 
based upon this analysis. 

Contract programs are limited and voluntary 
and do notnecessarily 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. 45/ 

Althoug h most states have enacted legislation authorizing many types of 

special districts, authorizations for~police districts also are fairly 

rare. 44/ At the same time, one authority notes that a most persuasive 

argument for adoption of special palice districts is the fact that per- 

missive legislation for such districts requires only a modicum of legal 
45/ 

change.-- 

Advantages and DisadvantaRes 

The chief advantages of police special districts may be briefly 

summarized. First, district boundaries can be drawn to correspond with 

43/U. S. Bureau of CensuS, Census of Governments: 1962, Vol. I, 
Government 0rganizatioil (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. 

44/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). 
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the most logical areas for providing police service and without regard 

to existing governmental boundaries° Second, police special districts 

can be free of immediate local political influence in their day-to-day 

activities. Third, police districts are legally feasible without need 

for significant legislative or constitutional change. 46/ 

In general, special districts do not represent a reorganization 

of government but, rather, the creation of a new single-purpose unit to 

furnish a service which, for some reason, existing local units are not 

providing adequately. Functional specialists and other groups concerned 

about the performance of existing governments frequentlyseek to separate 

the functions in which they are particularly interested and have them 

performed by special districts. It seems easier to establish a special 

district than to reform the existing unito4-/7/ ' ~ 

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, f0rexample~, " 

to sewer and water services. The second method places the district in 

direct competition with units of general local government for property 

taxes° Although in most instancesspecial district tax levies are small 

in comparison to those of general units of local government, their combined 

impact can be significant° 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 given piece of property148/ Also, special districts 

may increase the total cost of governmental services unduly because of a 

dhpliCation of administrative costso--49/ 

4--6/Max Ao Pock, Consolidating Police Functions in Metropolitan 
Areas (Ann Arbor: University of Michigan Law School Legislative Research 
Center, 1962), p. 40° 

47/Advisory Commission on Intergovernmental Relations, The Problem 
of Special Districts in American Govern~ment, 1964, po 74, hereafter cited 
as Special Districts; see also Bollens, Opo Clio, pp. 25!-252o 

48/ACIR, Speclal Di.stricts, ppo 34-37° 
49/Ibido,  p° 75. 
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Atprincipal criticism of special districts is that they may " 

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 districts. "The'multiplicity 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. ,,50/ 

The lack of visibility and public awareness'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 publi c 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 

dis£rfcts would be greatly different from those of other special di~'tricts. 

There.are, however, more suitable alternatives than special distric'ts for 

performing police service on an areawide basis. Among them are the organiza- 

tion of metropolitan-type goVernments,, 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 general government Or con~olidate two or more units into 

a new government; they do not call for the creation of new single-purpose 

units of local government° 

J 

50/Bollens, op. Cito, pp. 254-255. 
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VII. ROLE OF THE STATE IN IMPROVING LOCAL POLICE SERVICE 

Throughout this reportreference has been made to the role of 

state government in assisting local police 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 of local governments where some other integrating force is lacking, 

the state may need to become more action-oriented in providing services 

and coordinating mechanisms to local law enforcement agencies. In less 

populous states, with fewer local governments, 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 focus attention on state govern- 

ment as a catalyst for improving local law enforcement. Covered, in turn, 

will be some of the probable effects of the reapportionment of state 

legislatures upon local law enforcement, the role of the state in establish- 

ing standards and requirements for the conduct of local law enforcement, 

and state assistance in planning for improvements in local law enforcement. 

Effects of Reapportionment 

Recent court decisions on the reapportionment of state legislatures 

may have important effects on state participation in law enforcement reor- 

ganization and assistance programs. Present apportionment practices often 

deny effective state participation in resolving the problems"of local " " 

government, in the words of one commentator: 
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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 thOSel/ 
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. ~/ It is doubtful, 

however, that suburban-lnfluenced legislatures will have major concern 

with the massive reorganization and amalgamation of local governments, 

since the suburbs have developed for opposite~reasons. A more likely 

possibility is increased attention tothe role the state can have in 

providing certain services to local governments without radically 

altering their organization. Law enforcement is a promising area for 

inclusion in programs Of state assistance. 

Reapportionment may also affect the structure and services of 

county government. If counties are to become effective units of local 

government, they must be strengthened and perhaps 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 the state would need 

to fill the resulting gap, including an expansion of the role of state 

police agencies. 

~/Charles C. Adrian, "State and Local Government Participation in 
the Design and Administration of Intergovernmental Programs," 359 The Annals 
40 (1965). 

~/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 wello 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 

dependsupon adequate leadership and the improvement of police 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 

thedesired 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 

legislation. ~/ 

~/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 wh0 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 dutieso" Letter from Chief William ~o To 
Smith, Syracuse, New York, August 3, 1966o 
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~inimum standards and requirements for the operation of communica- 

tions and records systems, detentionfacilities, crime laboratories, and 

a whole host of other police functions:are distinct possibilities. The 

state, for example, under the direction Of theFederal Communications 

Commission, could more closely controlradio 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) police 

officers. The consequences of using part-tlme 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- 
4/ 

tion.-- This does not mean, however, that a state-cannot use 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. Thestate can use such indices, however, 

to measure and evaluate the effectiveness of individual departments. 

~/In its Fi____nal Report on police service in Great Britain, the 
Royal CommisSion on the Pol~4 concluded that a police force numbering 
less than 200 suffers considerable hand{caps , 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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P!anning for Improved Police Service 

Some years ago, the CommisJion on Organized Crime and Law Enforce ~ 

ment of the American Ear Association recommended a Nodel Police Council 

Act for enactment by the states, k/ The model act provided for a council, 

with staff assistance, to be appointed by the governor with power to make 

periodic inspections of police departments, to conduct surveys and studies 

with a view to consolidation of police departments, to inspect and improve 

police tra!ningschools, 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 hand of 

the state in improving police performance within its borders° 

A number of states have incorporated previsions of the model into 

recently enacted legislation 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 clearinghouse, conducting 

studies and analyses of services of police agencies upon their request, 

and it has several other similar responsibilities. Itshould be emphasized 

that the unit can conduct studles of a particular agency only upon request. 

In order generally to raise the quality of local law enforcementp a state 

unit must have authority to take thelnitiative 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 performed 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 areawlde centralization of records. 

~/American Bar Association Commission on Organized Crime, Organized 
Crime and Law Enforcement, Volume II (New York: The Grosby Press, 1953), 
pp. 139-156. 



186  

The state unit should have the power to recommend changesin communications 

systems, with the objective of bringing some order out of the seeming chaos 

in radio communications. If no action is taken to establish a state depart- 

ment of corrections with responsibility for 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 ama~gam=tzng police 

jurisdictions, a planning unit could be effective in pointing out to local 

officials whereeconomies 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-ln-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 program should not be used to perpetuate 

the lives of inefficient units, to place barriers 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 

andconsolidatlon in the successful consolidations of local school districts, 

where the quality of education has been improved and reasonable local 

control maintained. Similarly, the state can, throughgrants-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 

the 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 sthte grants-in-aid. 

Summary and Conclusion ~ 

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 can be achieved. State governments are improving their organiza- 

tions and administrative practices and should be increasingly able to assist 

local departments. The reapportionment 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: 

i. 

. 

o 

. 

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° 

Initiate studies directed to improving local staff, 
auxiliary, and field services° Such studies should 
not be contingent upon the request of local police 
jurisdictions° 

Inspect local police agencies to insure compliance 
with established state standards for local law 
enforcement. 

Provide grants-ln-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 

Ii~TE~LOCAL C00PEP~T!ON ACT i/ 

[Title should conform tostate requirements.] 
(Be it enacted, etc.) 

0 • 

I SECTION i. PURPOSE. It is the purpose of this act to permit local 
2 governmental units to make the most efficient use of their p0wers bY enabling 
3 them to cooperate with other localities on a basis of mutual advantage 
4 and thereby to provide services and facilities in a manner and pursuant to 
5 forms of governmental organization that will accord best with geographic, 
6 economic, population and other factors influencing the needs and development 
7 of local communities. 

I SECTION 2o SHORT TITLE. This act may be cited as the Interlocal 
2 Cooperation Act. 

I SECTION 3. PUBLIC AGEI!CY DEF~ED ~ (a) For the purposes of this 
2 act, the term "public agency" shall mean any political subdivision [insert 
3 enumeration, if desired] of this state; any agency of the state government 
4 or of the United States; and any political subdivision of another state. 
5 (b) The term "state =' shall mean a state of the United States and 
6 the District of Columbia. 

I SECTION 4o INTEhLOCAL AGREEmeNTS. (a) Any power or powers, 
2 privileges or authority exercised or capable of exercise by a public agency 
3 of this state may be exercised and enjoyed jointly with any other public 
4 agency of this state, and jointly with any public agency of any other state 
5 or of the United States to the e:~tent that the laws of such other state or 
6 of the United States permit suc h joint exercise or enjoyment° Any agency 
7 of the state government when acting jointly with any public agency may 
8 exercise and enjoy all of the powers, privileges and authority conferred 
9 by this act upon a public agency° 

i0 (b) Any two or more ~ublic agencies may enter into agreements with 
Ii one another for joint or cooperative action pursuant to the provisions of 
12 this act. Appropriate action by ordinance, resolution or 9the~ise pursuant 
13 to law of the governing bodies of the participating public agencies shalL be 
14 necessary before any such ag=eement maY enter into force. 
15 (c) Any such agreement shall specify the follgT~ing: 
16 ~ I. Its duration. ~ 
17 2. The precise organization , composition and nature of any 
18 separate !eg@l or ~dminlstrative e~tity created thereby t0gether with the 
19 powers delegated thereto , provided such entity may be legally created. 

~/Source: Council of State - Governments, Suggested State Legislation 
Program for 1957. D~.93-97.- ....... ~ :~ -- Pr__o , pp. 93-97. 
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20 3. Its purpose or purposes. 
21 4. The manner of financing the joint or cooperative undertaking 
22 and of establishing and maintaining a budget therefor. 
23 5. The permissable method or methods to be employed in accom- 
24 plishing the partial or complete renomination of the agreement and for dis- 
25 posing of property upon such partial or complete termination. 
26 6. Any other necessary and proper matters. 
27 (d) In the event that the agreement does not establish a separate 
28 legal entity to conduct the joint or cooperative undertaking, theagreement 
29 shall, in addition to items i, 3, 4, 5 and 6 enumerated in subdivision (c) 
30 hereof, contain the following: 
31 ~ I. Provision'for an administrator or a joint board respon- 
32 sible for administering the joint or cooperative undertaking. In the case 
33 of a joint board public agencies party to the agreement shall be represented. 
34 2. The manner of acquiring, holding and disposing of real and 
35 personal property used in the joint or cooperative undertaking. 
36 (e) No agreement made pursuant to this act shall relieve any public 
37 agency of any 0bligation or responsibility imposed upon it by law except 
38 that to the extent of actual and timely performance thereof by a joint 
39 board or other leSal or administrative entity created by an agreement made 
40 hereunder , said performance may be offered in satisfaction of the obligation 
41 or responsibility. 
42 (f) Every agreement made hereunder shall, prior to and as a con- 
43 dition precedent to its entry into force~ be submitted to the attorney 
44 general who shall determine whether the agreement is in proper form and com- 
45 patible with the laws of this state. The attorney general shall approve 
46 any agreement submitted to him hereunder unless he shall find that it does 
47 not meet the conditionssetforth herein and shall detail in writing addressed 
48 to the governing bodies of the public agencies concerned the specific respects 
49 in which the proposed agreement fails tOmeet the requirements of law. 
50 Failure to disapprove an agreement submitted hereunder within [~ . . .] days 
51 of its submission shall constitute approval thereof. 
~2 [(g) Financing of joint projects by agreement shall be as provided 
53 by law.] 

i SECTION 5. FILING, STATUS, AI,D ACTIONS. Prior to its entry into 
2 force, an agreement made pursuant to this act shall be filed with [the keeper 
3 of local public records] and with the [Secretary of state]. In the event 
4 that an agreement entered into pursuant to this act is between or among one 
5 or more public agencies of this state and one or more public agencies of 
6 another state or of the United States, said agreement shall have the status 
7 of an interstate compact, but in any case or controversy involving performance 
8 or interpretation thereof or liability thereunder, the public agencies 
9 party thereto shall be real parties in interest and the state may maintain 

I0 an action to recoup or otherwise make itself whole for any damages or lia- 
II bility which it may incur by reason of being joined as a party therein. 
12 Such action shall be maintainable against any public agency or agencies 
13 whose default , failure of performance, or other conduct caused or contributed 
14 to the incurring of damage or liability by the state. 
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1 SECTION 6. ADDITIONAL APPROVAL IN CERTAIN CASES. In the event that 
2 an agreement made pursuant to this act shall deal in whole or in part with 
3 the provision of services or facilities with regard to which an officer or 
4 agency of the state government has constitutional or statutory powers of 
5 control, the agreement shall, as a condition precedent to its entry into 
6 force, be submitted to the state officer on agency having such power 
7 of control and shall be approved or disapproved by him or it as to all matters 
8 within his or its jurisdiction in the same manner and subject to the same 
9 requirements governing the action of the attorney general pursuant to Section 

I0 4(f) of this act. This requirement of submission and approval shall be in 
Ii addition to and not in substitution for the requirement of submission to 
12 and approval by the attorney general. 

i SECTION 7. APPROPRIATIONS, FURNISHING OF PROPERTY~ PERSONNEL AND 
2 SERVICE. Any public agency entering into an agreement pursuant to this act 
3 may appropriate funds and may sell, lease, give, or otherwise supply the 
4 administrative joint board or other legal or administrative entity created 
5 to operate the j)int or cooperative undertaking by providing such personnel 
6 or services therefor as may be within its legal power to furnish. 

SECTION 8. [Insert severability clause, if desired.] 

SECTION 9o [Insert effective date.] 

! 
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Appendix B 

JAIL CONTRACT AGREEMENT 
CITY OF OAI~J.AND AND A~_~DA COUNTY 

THIS AGREEMENT s made and entered • into this __ day of , 1960, 

by and between the CITY OF OAKLAI~D, a municipal corporation organized and 

existing under and by virtue of the" laws of the State of California, herein- 

after called "City," and the COUNTY OF ALAP~DA, a political subdivision of 

the State of California~ acting by and through its Board of Supervisors, 

hereinafter called "County:" 

W ITN E S S E T H: 

WHEREAS, each Of the parties hereto now owns and maintains jail 

facilities; and ~ 

WHEREAS, pursuant to Section 4004.5 of the Penal Code of the State 

of California, City and County mayenter intoan agreement, through their 

respective legislative bodies , whereby city shall furnish jail facilities 

for County prisone~:s up0nsuch tei~ms 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 section° 

~NOW, THEREFORE, it is mutually agreed by and between the City and 

the County as follows: 

io The jail facilities owned and maintained by the City 
are hereby made availab! e and furnished for holding 
prisoners held for examination, held for trizl, or 
held subsequent to sentencing until transported to 
other facilities. 

. The reimbursement for costs of maintaining prisoners 
in the parties respective jail facilities shall be 
computed and paid as herein provided~ to wit: 
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. 

. 

a. 

b. 

For each person sentenced and transported to 
the County owned and maintained jail facilities 
a rate of three~dollars 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 chargedwith, and 
found guilty of, violations of city ordinances 
or city charter provisions 

For each person sentenced and transported to the 
City owned and maintained jail facility a rate 
of three dollars and eleven cents ($3.11) 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. 

Co 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 
forprisoners maintained by City, as provided in 
(b) above, shall increase Or decrease automatically 
to equal the ~ate when set by Countyts 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: e~cept 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 his 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 f~=ed 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 
receipt 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 

BY 

CODNTY OF ALAI,~DA, a body politic and 
corporate and a political subdivision 
of the State of California 

BY 
Chai~man of the Board of Supervisors 
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Appendix C 

POLICE COOPEP~TION AGREEMENT 
CITIES OF ALLENTOWN, BETHLEHEM, AND EASTON, PEi~qSYLVANIA 

W~REAS, increasing population and an increasing number of common 

proble~ have tended to oblite~mte municipal boundaries in the enforcement 

of laws'of the Commonwealth of Pennsylvania in the Lehigh Valley; and 

WHEPdEAS, 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 e=:ecuted by the Cities of Allentown, Bethlehem , and 

Eastono 

W I T N E S S E T H: 

I. 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 ~esolution duly enacted by its 
City Council. 

o The ~yor 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. 

o In 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 A~=iliary 
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 Auxil~ary Policemen and such equip- 
ment as in his judgment may be released for such 
purpose. 
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4. Personnel and equipment from any municipality assigned 
on such an emergency call shall be subject to recall 
by the Mayor of that municipality. 

5o At periodic intervals~ compensation on the basis of 
payroll cost of personnel supplied and fair rental 
for equipment supplied shall be mutually determined. 

IN WITNESS WHEP~0F, this Agreement has been executed in sextuple 

as of the __ day of 

ATTEST: 

CITY CLERK 

CITY OF ALLENT0~ 

BY 
I,~YOR 

ATTEST: 

CITY CONTROLLER 

CITY OF BETHLEHEM 

BY 
I,~YOR 

ATTEST : 

CITY CLERK 

CITY OF EASTON 

BY 
.~YOR 

! 
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Appendix D 

~MBER OF FULL-TII,~ AND PART-T~dE POLICE OFFICERS 
IN COOK COUNTY~ ILLINOIS (EXCLUDING CHICAGO) 

1966 

Municipality 
, , , ,L i -- 

Alsip 
Arlington Heights 
Barrington 
Barrington Hills 
Bartlett 
Bedford Park 
Bellwood 
Berkeley • 
Blue Island 
Bridgeview 
Broadvie~ 
Brookfield 

, Burnham 
Calument City 
Carpentersville 
Chicago Heights 
Chicago Ridge 
Cicero 
Cook County Sheriff 
County Club Hills 
Countryside 
Des Plaines 
Dixmoor 
Dolton 
East Chicago Heights 
Elk Grove Village 
Elmwood Park 
Evanston 
Evergreen Park 
Forest Park 
Franklin-Park 
Gleneoe 
Glenview 

Estimated Population 
(In Thousands) 

8°5 
42.5 
6.5 
2°5 

••'2.5 
, O; 75 
22.g 
7 
Z5 
9.5 

.~9.6 
23 
3 

30 
22 
4O 
8,2 

7O 
m ~  

5 
3 

50.7 
3.2 
2°5 
4.7 
13.5 
24 
8O 
25 
15 
22 
ll 
24 

Cook County 

Full-Time Officers 

7 
40 
15 
" 7 

~ 3 
1.5 
24 
7 

17 
8 

18 
23 
3 

23 
20 
55 
8 

98 
176 

iZ 
8 

55 
0 

14 
5 

21 
21 

127 
26 
23 
27. 
18• • 
29 

Part-Time Officers 

14 
6 
3 
0 

15 

'4 
1i 

6 
0 
3 
8 
0 
0 

10 
0 
0 

l l  
0 
0 

12 
8 
4 
5 
0 

23 
0 

12 
0 
0 

Grand 

40 
29 
13 
6 

39 
15 
21 
19 
25 
23 
6 

20 

98 
176 

13 
8 

55 
12 
22 

9 
26 
,2~ 
127 

49 
23 
39 
18 
29 
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Municipality 

Glenwood 
Ilanover Park 
Harvey 
Harwood Heights 
Hazel Crest 
Hickory Hills 
Hillside 
Hof fman Estates 
Home town 
Homewood " 
Justice • 
Ke ni lwo r th 
La Grange 
L a Grange Park 
Lans Ing : 
Lincolnwood 
Lyons 

~ Markham 
Matteson 
Maywood 
McCook 
Melrose Park 
Midlothian 
Mount Prospect 
Ni.les " 
Norridge 
Northbrook 
Northfield 
Northlake 
North Riverside 
Oak Forest 
Oak Lawn 
Oak Park 
Olympia Fields 
Orland Park 
Palos Heights 

Palos Park 

Estimated Population Cook County Grand 
(I n Thousands) Full-Time Officers Part-Time Officers Tota____!l 

3.5 2 5 7 
6.6 3 i0 13 

33 26 15 41 
9.5 9 12 21 
9 7 12 19 
8 3 14 17 

12 24 I0 34 
17.5 14 0 14 
7.6 i 26 27 

17.8 16 0 16 
5.5 2 I0 12 
3 ii 0 ii 

17.5 29 0 29 
17 24 0 24 
22 15 26 $i 
14 24 0 24 
Ii 14 14 28 
17 13 3 16 
4 5 1 6 

29 40 I0 50 
o.-5 12 3 15 

25 36 20 56 
14 i0 8 18 
31 28 0 28 
29.5 43 0 43 
17 i0 0 I0 
19 23 0 23 
5 14 0 14 
16 20 5 25 
8.5 16 8 24 

II 6 15 21 
49 49 0 49 

. . . . . .  6 3  ~ ' '  76 " 0 "" 76 
2.5 3 7 I0 
4.5 4 8 12 
5.3 3 12 15 
3 ~ i i0 ii 

! 
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M m m M u M m 

. ~.!nicipality 

~_Park Forest 
Park Ridge 
Phoenix 
Posen 
Richton Park 
Riverdale 
~iver Forest 
River Grove 
Riverside 
Robbins 
Rolling Meadows 
Sauk Village 
Schaumburg 
Schiller Park 
Skokie 
South Chicago Heights 
South Holland 
Stickney 
Stone Park 
-Summit 
Thornton 
Tin!.ey Park 
Villa Park 
Westchester 
Wheeling 
Wilmette 
Winnetka 
Worth 

Total 

Es ~imated Population 
(In Thousands 

32 
40 
4°2 
4°5 
I 

13o6 
12o6 
i0 
i0 
7°5 

15 
6 
7 

I0 
69 
5°5 

18,5 
7 
4,5 
10.3 
3°9 
8°7 

25,4 
22 
12.5 
32 
13,4 
10o3 

Cook County 
Full-Time Officers 

21 
40 
7 
3 
0 
12 
25 
Ii 
15 
i0 
14 
3 
7 

II 
117 

4 
Ii 
9 

12 
12 
I 
8 

26 
20 
15 
32 
27 
8 

2_=_q6o 

Part-Time Officers 

0 
0 

13 
8 
7 
0 
0 
0 
0 

i0 
5 
7 

15 
20 
0 
7 

I0 
I0 
2 

].3 
14 
5 
0 
6 
0 
0 
0 
8 

59_~i 

Grand 
Total 

21 
4O 
2O 
ii 
7 
12 
25 
ii 
15 
20 
19 
i0 
22 
31 
117 
Ii 
21 
19 
14 
25 
15 
13 
26 
26 
15 
32 
27 
16 

2,651 
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Appendix E 

ARGUI~NTS FOR AND AGAINST UNIFIGATION • OF THE 13• POLICE~ DEPARTI~NTSa/IN THE 
METROPOLITAN TORONTO AREA INTO A iI~TF.OPOLITAN POLIuE DEPARTMENT = 

Arguments Against 

io Police administration would be removed from the close 
contact with the residents of local municipality. 

2. 7The local police force has a nmch better appreciation 
of local problems, and the means whereby they may be 
solved. 

3° The present arrangements are satisfactory and adequate° 

4o 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 "jamming" 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. 

7° All area municipalities do not have the same police 
~ problems, and therefore, local police forces can best 

deal with local situations and enjoy the pride of 
local residents° 

. Transfers of personnel to distant divisions would result 
in hardship for such personnel due to excessive 
traveling. 

a/source: P.eport No. I of the Special Committee P.e. Unification 
of the Police and Fire Departments in the Metropolitan Area: For Consideration 
by the Council of the Municipality of Metropolitan Toronto'(Toronto: September 
29, ~ 1955), pp. 2-4. 
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9. 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 doneby degrees. 

Ar£uments For: 

i. Duplication of police services would be eliminated. 

. A central communications department would remove costly 
delays which now e::iSt in emergent and critical situations 
where speed is an important factor in apprehending an 
offender. 

3. A properly equipped crime iaSoratory could be established 
which would provide expert witnesses for court actions. 

4. A proper system of Centralized records of offenders 
would be available to the entire area and eliminate delays 
involved in searches of several police files. 

. 

. 

. 

Uniform control of traffic would result from direction 
received from a central traffic bureau, 

Specialized bureaus couldbe established Which would 
operate over the entire Metropolitan Area and release 
personnel for thevery 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 (f) transportation 
of prisoners. 

8. Substantial savings to the taxpayer through central control 
of purchasing would result~ 

9. Policing the i letr0politan Area would'be more efficient, 
and the costs of such policing would be equalized over 
the various municipalities. 

!0. A unified police force would pr~ovide'better control over 
• , , .  - those criminals who operate a@i:receivers and disposers of 

stolen goods by making it possible to provide adequate 
surveillance of such persons. 

ii. The number of unsolved crimes in the Metropolitan Area 
indicates that a change in police organization is necessary. 
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12. 

13o 

14. 

15o 

16. 

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 woul~ 
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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• Appendix F ~. 

METHOD OF DETER/.IINING COST FOR CONTP~CT LAW.EI~FORCEI~NT SERVICES 
II~ LOS ANGELES COUNTY = 

. • ~ • 

The basic unit 0f contract iaw enforcement service is one car on 

continuous ~ around-the-clock duty in three 8'hour shifts--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 mainly of 

providing law enforcement service to contract cities. 

The operating costs of•these stations were determined from the budget 

allocation records maintained by the Sheriff's Department. From these 

costs, the following items were deducted: 

i. Cost of services applicable to other contracts such 
as prisoner maintenance, school Safety officers, 
crossing guards, etCo 

2. Costs indicated by the Sheriff as representing the 
normal staffing of each of;the four stations. 
(Staffing required . if patrol car services were not 
rendered to Contract cities.) 

The remaining costs,•plus applicable county retirement and social 

security contributions and workmen's compensation insurance, were allocated 

between one- 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 i 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 

t w o - m a n  c a r s .  

~/Los Angeles County Sheriff's Department. 
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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 comput~ation provides the basic •cost per one- 

man and two-man car shifts. In addition, auto enpense and applicable county 

indirect expense were added to the station cost per car shift. 

County indirect expense recovers the cost of activities of service 

departments (auditor-eontroller~ county counsel, purchasing agent, etc.) 

and expenditures from centralized service appropriations (uti!ities~ 

telephone, insurance~ etCo)which are not charged to operating departments. 

The cost per shift of one 1-man and two 2-man cars were combined 

to arrive at •the cost for around-the-clock services. Each fiscal year, 

this rate is updated to reflect salary adjustments provided for• deputy 

sheriffs o 

The Sheriffls departmental and divisional administrative overhead 

and central•support services were not considered a chargeable Cost in the 

computations made subsequent to 1962o The exclusion of these costs recognizes 

that the Sheriff retains his countywide responsibility for law enforcement, 

and that the only proper charge to contract cities ~re for the additional 

costs incurred in order to provide the contracted 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, therefore, not chargeable to a contracting 

•city. 
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