rticularly vehicle registration requests and wanted per-
son property checks. However, the basic purpose of
these networks is for interjurisdictional communication
on emergency matters.

An emerging pattern is a point-to-point system which
enables a car on a one-radio system to communicate with
a car on another system in emergencies. Such a system,
the Illinois State Police Emergency Radio Net
(ISPERN), is being implemented in Illinois. 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 equip-
ment utilizing the ISPERN frequency.

Teletype. Interjurisdictional use of teletype com-
munications has been one of the significant cooperative
efforts in law enforcement. Teletype communications
networks now span the country through the Law En-
forcement Teletype System (LETS). Each State has
some form of teletype network linking many or most law
enforcement agencies in the State. County systems are
on the increase, as are systems linking central cities and
their surrounding suburban areas. Direct teletype links
with computerized 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, Ariz.
When a message is directed to another network or to all
networks, the Phoenix center automatically handles the
routing and switching according to the coded message
instructions received from the sending station. Each of
the control stations pays for a share of the equipment
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, 11 California counties operate tele-
type networks, some free of charge to all participating
municipalities. The county networks are linked into a
statewide system operated by the California Department
of Justice. Also, numerous municipal departments and
other law enforcement related agencies are linked through
the State network. In the Chicago area, several teletype
networks link the Chicago Police Department with
numerous suburban police departments and with the
Illinois State Police. Similar nets are found in most
metropolitan areas.

Current Problems. Despite the extensive use of inter-
jurisdictional radio agreements, intersystem radio com-
munications, and nationwide teletype service, much more
coordination and consolidation is necessary in order to
develop complete areawide communications systems.
One of the primary problems is the existence of many
separate police communications systems in close proximity
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particularly in metropolitan areas. When these systems
share the same frequency, the situation becomes acute.
Emergency calls in one department are often blotted out
by routine calls in other departments which perhaps could
have been handled differently.

Other problems relate to the cost of maintaining and
operating separate communications systems and to the
belief of many police administrators that they lose control
over field personnel if radio dispatching is provided by
another agency. In its study of police services in Dade
County, the International Association of Chiefs of Police
commented : °°

Each system maintains its own service facilities * * * and
its own complaint dispatching staff. Each system is looked
upon * * * a5 an important part of the department’s opera-
tions, and a function which cannot be assigned to another agency
without serious loss of supervision and control.

Although his opinion is not universally held, Sheriff
Pitchess of Los Angeles County feels that radio com-
munications need not be handled by each individual
department if there is available to it a system operated
and maintained by a competent central agency.*®

In the use of teletype communications, cost is still a
problem for smaller jurisdictions. Existing systems re-
quire the lease of costly telephone lines, and unless State
systems pay some or all of the cost of lines, or cost is other-
wise reduced, participation by small jurisdictions will not
reach its full potential.

Many intersystem teletype systems have fallen into dis-
use 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 teletype is used
for routine information purposes and point-to-point sys-
tems reserved for emergency communications.

Possible Solutions. At present, the problems of radio
communications are more serious than those of tele-
communications. Indeed, coordinated police use of tele-
type 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 systems in a particular area, for
the chances of implementing such a program are not
great.

Increased use of interjurisdictional agreements cover-
ing radio communications 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, positions collapsed or personnel diverted
to other tasks.

Short of agreements that would remove the respon-
sibility for radio dispatching from some jurisdictions,
much could be done to solve the communications muddle
through the use of effective radio-dispatching procedures
and dispatcher training.

Improvements will depend, however, upon coordinat-
ing agencies, such as the Federal Communications Com-
mission (FCC), giving concentrated attention to police
radio communications problems. It is doubtful that the

% Supra, note 43 at pp. 239-240.
% Peter J. Pitchess, sheriff, Los Angeles County, Calif., in ‘‘Law Enforcement

Regionalization Seminar: Discussion Notes, June 28, 1966’ (unpublished, Chicago:
Public Administration Service, 1966), pp. 28-29.
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present State frequency advisory committees of the FCC,
with their limited approach, can meet this need.

The FCC could adopt a policy by which its license
granting procedures are handled through the State.
Such a policy should assign the States more authority to
supervise public safety communications. A State agency
could establish standards for and techniques to evaluate
the conduct of local police radio, recommend the amal-
gamation 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 communi-
cations 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. Because they are interstate in na-
ture, agencies such as large port authorities should be
exempted from conducting business with the FCC
through one particular State agency.

Conclusions. On the basis of the above analysis of
present problems in police communications, the following
conclusions seem warranted:

O Areawide communications systems should be de-
veloped in concert with areawide records centers
to the extent that the two systems are interde-
pendent.

O The State should be granted greater power to reg-
ulate the use of police radio, including the authority
to establish operational standards and to recom-
mend the amalgamation of two or more communi-
cations systems. The State’s responsibility in this
area could be enhanced through the use of grants-
in-aid.

O Greater use should be made of interjurisdictional
agreements whereby one system can provide com-
plete radio communications for two or more juris-
dictions.

O Police teletype networks should be used increasingly
for routine police communications, thus making in-
tersystem radio communications systems available
for strictly emergency uses.

DETENTION FACILITIES AND SERVICES °7

Throughout the country, most detained and sentenced
persons are housed in local detention facilities. State
and Federal penal institutions normally hold prisoners
serving more than a 1-year sentence, whereas local jails
or stockades seldom house prisoners for more than 1 year.
Local institutions 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 adminis-
trators believe that it is necessary to maintain a local de-

tention facility. Nearly every police department has at
least a holding facility for temporary detention and many
operate full-scale jails, although 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 pris-
oners must be segregated by sex, age, and type of crime;
be secure; have ample opportunity for work and recrea-
tional activity; live under sanitary conditions; 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 under-
taking. For example, to provide continuous round-the-
clock supervision of prisoners by one correctional officer
requires approximately five full-time men working 40-
hour weeks. Such supervision would require an annual
outlay of at least $30,000, if the salary and fringe benefits
of each officer amount to $6,000 per year.

The most common problems faced by municipal and
county jail administrators, according to a State of Wash-
ington survey, is a severe shortage of personnel.®® Many
local jails are not supervised round-the-clock by persons
on duty in the building, even when prisoners are confined
in them. Prisoners are locked in cells, often under un-
safe conditions, and helpless in case of disaster. Some
jailkeepers, concerned about this problem, have gone so
far as to leave cells or even jails unlocked when prisoners
are without supervision to obviate potential danger.

In evaluating the local jail program in the State of
Washington, the department on institutions noted, “In
some instances the best thing that can be said is that the
jail is seldom used.”*® It concludes that many local
jails are inadequately staffed, poorly maintained, and
inefficiently operated. The mere fact that some jails
receive only limited use is a sound argument for the elim-
ination of unnecessary facilities and the operation of joint
detention programs.

Local jail problems in the State of Washington are in
no way unique. For example, Connecticut over the
years experienced many similar ills, and dissatisfaction
with local jail administration was a factor contributing to
the abolishment in 1960 of all county governments.5°

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 in-
stitutions.  Jail personnel of the old county system were
absorbed into the State merit system at appropriate levels
wherever possible. Old facilities 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.®*

This type of solution appeals to Sheriff Pitchess of Los
Angeles County, who operated the largest county deten-
tion facility in the country. In his opinion, the custodial
function should be separated from the police, and he

57 The issue of whether police agencies should maintain detention facilities is
also discussed in chapter 6 of the General Report.

58 State of Washington, Department of Institutions, ‘‘Jail Information Report’
(Olympia: State of Washington, Department of Institutions, Nov. 17, 1964), sec.
1, p. 3.

5 Id. at sec. 1, p. 2.

60 Rosaline Levenson, ‘“‘County Government in Connecticut—Its History and
Demise” (Storrs, Conn.: University of Connecticut, Institute of Public Service,
1966) , pp. 83-95.

61]d. at pp. 165-168, 182-185.



suggests that the proper office to operate it might be the
State correctional agency.5?

Sheriff Pitchess normally has some 11,000 inmates in
custody at any given time, operates one of the most mod-
ern jails in the country, and has approximately 1,200

ersonnel engaged in full-time jail or correctional duties.
This operation represents approximately 40 percent of the
sheriff’s total budget of $50 million, yet he would be
willing to turn over complete control of the jail to a quali-
fied agency, and operate his department strictly as a police
agency.

The question has been raised whether it is even neces-
sary for the police to be responsible for temporary hold-
ing 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 U.S. Su-
preme Court decisions concerning the interrogation of
prisoners. In reference to this question, Prof. Herman
Goldstein of the University of Wisconsin 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 deal of coercion and pressure * * * Anyone familiar
with this system recognizes that the demands on a pris-
oner * * * are 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 to an independent agency * * * which has no vested in-
f terest in the case, and is not out to prove the man’s
i guilt * * * it places the police in a much more favorable
. light.

f  Anindependent agency responsible for detention seems
 the logical answer. Sheriff Pitchess feels nothing is ac-
i complished if the detention responsibilities of municipal
i police departments are merely transferred to the local
sheriff, unless the duties of the sheriff are redefined.
i “You would have the same problem and you would create
| the same evil in another place.” ¢ If the sheriff operates
only detention facilities, improved correctional and deten-
tion services are more possible; but if the sheriff remains a
| law enforcement official, and also has detention respon-
b sibilities, the problem has not been solved, merely shifted.
b The system used in Connecticut, or in Rhode Island
| which has a similar detention program, offers the greatest
b possibility for improvement in jail management. Con-
f necticut through its office of State jail administrator op-
| erates 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
L created a more favorable public attitude regarding jails
i and law enforcement agencies. Under it, sound correc-
E tional training procedures can be developed, greater
| attention can be given to achieving and maintaining
¢ accepted penological standards, and more efficient orga-
| nization and administration are possible.

¢ In brief, the State should operate jails through an
| appropriate State agency, and local jails should be dis-
| continued. A logical alternative or interim step would
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be to have the State agency operate existing facilities,
even if they are located in local police buildings.

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 Depart-
ment, 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
this employee in the minimum security institutions op-
erated by the county.

One difficulty in this approach is evident in the prac-
tice 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. Sen-
tenced 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 de-
tained prisoners and another for convicted prisoners
sentenced for less than a 1-year period. A sound argu-
ment can be made for using sworn personnel in maximum
security institutions where incidents are more probable
and the risks greater, and correctional officers in mini-
mum security institutions. This argument pertains, how-
ever, only to counties or municipalities that continue to
provide detention services.

A corollary problem in using sworn police officers in .

detention work is that it creates a false impression of the
number of police personnel available for law enforcement
duties, for effective strength is reduced proportionately to
the number of personnel utilized for detention.

Sharing Physical Facilities. Several alternatives, other
than shifting detention operations to the State or re-
defining the responsibilities of the office of sheriff, are
available. In 1958, the city of Tacoma and Pierce
County, Wash., 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 catergories 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

3 Supra, note 56 at pp. 8-10.
14, ‘at p. 11.

64 Id. at p. 12.
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nor the county has to provide the total range of jail
facilities.®®

Basic philosophical or financial problems have arisen
in some areas when the merger of two reasonably large
jails or correctional systems is considered or contemplated.
Efforts to bring the Miami, Fla., 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 facili-
ties. The county takes the position that the public has
already paid for the facility and to “purchase” it again
is unnecessary. A similar difference occurred between
the city and county of Los Angeles.

Short of the complete assimilation of one system into
another, it is apparent that two jurisdictions can share
facilities through a contractual arrangement. Such a
program exists between Alameda County and Oakland,
Calif., where, under the terms of the contract, Oakland
pays the county for each city prisoner detained in the
county jail and vice versa.5®

Los Angeles County provides complete jail service on
a contract basis for all cities in the county except Bur-
bank, Glendale, Long Beach, Los Angeles, and Pasadena.
The sheriff feels, however, that sufficient 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 cities. We take custody
of all prisoners charged with felonies. The city which has
custodial facilities keeps in custody its own misdemeanants and
those charged with violations of the city ordinances.

The Puget Sound Governmental Conference in a
recent report, recommended that a regional jail be estab-
lished in a joint county jail district consisting of King,
Kitsap, Pierce, and Snohomish Counties in the Seattle-
Tacoma area.®® The jail would be used for sentenced
prisoners while the existing smaller units would be re-
tained 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.

Conclusions. Municipal jails largely duplicate the
services of county jails, especially in the holding of sen-
tenced prisoners. Two sets of conclusions are offered
regarding the operation of detention facilities. The
first is based on the premise that municipalities will not
operate their own facilities.

U] Municipal police departments should not maintain
their own detention facilities. They should turn
such operations over to another governmental jur-
isdiction, preferably an independent State agency.
Immediate detention facilities, although perhaps re-
maining within the walls of a police facility, should
be administered by a separate agency.

[0 State governments should establish a jail adminis-
tration agency with responsibility for the operation
and management of all local detention facilities.

01 If the State does not assume detention responsibili-

ties, 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 prem-
ise that local governments will continue to operate jail
detention facilities:

O 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 jails.

O 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.

[J The State should establish minimum standards for
the operation of jails, training of personnel, se-
curity, feeding programs, and related concerns. It
should also maintain a full-time inspectional
program.

LABORATORY SERVICES %

Laboratory services are essential to effective law en-
forcement. Success in complicated investigation may
depend in large part upon the scientific evaluation of
pertinent data. The import of recent U.S. 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:
(1) The gathering of evidence at the scene of the crimes,
and (2) the scientific analysis of evidence. Both activ-
ities are essential to the adequate evaluation and use of
evidence. Evidence must be gathered and preserved
according to established court criteria to guarantee its
value in court testimony 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,
labeled and handled before reaching the laboratory.
Evidence that has been mishandled is not admissible in
court proceedings.

Competent technicians and good equipment are essen-
tial to the success of any laboratory evaluation. This re-
port does not attempt to suggest how many persons or
what equipment is needed to perform minimal laboratory
services. Suffice it to say that a good laboratory facility
is beyond the means of almost all police departments in
the United States.

Current Local Practices. The “crime laboratories” of
many law enforcement agencies are primarily bureaus of
identification which house a number of records but per-
form no real scientific analysis.” 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

8 Supra, note 58 at sec. 2, p. 36.
66 See_app. A for details of the contract between Oakland and Alameda County.
87 Supra, note 56 at p. 7.
6 Puget Sound Governmental Conference, 1962, ‘“Regional Joint County Jail
?;;;l;ict: ?5 Feasibility Study’® (Seattle: Puget Sound Governmental Conference,
, p. 15,

8 For further discussion on crime laboratories, see chapter 11 of the General
Report and the Task Force volume on Science and Technology. .

70 Paul L. Kirk and Lowell W. Bradford, “The Crime Laboratory: Organization
and Operation” (Springfield, Ill.: Charles C. Thomas, 1965), p. 5.
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oriented laboratory operations is the unwillingness of de-
artments to lose their laboratories, even if they are not
effectively utilized. :

Local practices relating to laboratory services vary
greatly. Evanston, Ill., for example, established a police
laboratory in 1948, but the facility was never used, pri-
marily because of lack of professional staff, and is now
not operational.™ In Arizona there is only one crime
laboratory, that of the city of Phoenix. This facility per-
forms all necessalil tests, including some complex work,
for the city police department, but services beyond the
city are severely limited because it has only two full-time
fully trained technicians.”?> The Sauk-Prairie Police De-
partment, serving Sauk City and Prairie du Sac, Wis,,
sends materials needing scientific analysis to the Wiscon-
sin State Crime Laboratory in Madison.”® Kansas City,
Mo., maintains a laboratory which is equipped to provide
such basic services as blood analysis, toolmark identifica-
tion, firearms identification, and some limited documents
examination, but all more sophisticated laboratory work
either is not done or is sent to the Federal Bureu of In-
vestigation in Washington, D.C.

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 Chi-
cago Police Laboratory in 1965 processed materials for
140 jurisdictions, including Federal and State agencies,
counties, and other municipalities, in addition to its reg-
ular work for the Chicago department. Physical evi-
dence submitted to the laboratory for scientific evalua-
tion involved some 150,000 specimens requiring more
than 250,000 individual examinations.

The Chicago Police Department Laboratory serves the
needs of the surrounding metropolitan area. With few
exceptions, all municipalities in Cook County call upon
it for specialized services, and these services are performed
free of charge to any requesting agency with a legitimate
need. Consequently, much more use is made in the
Chicago area of scientific aids in criminal investigation
than in many other sections of the country.

In addition to providing laboratory services, the Chi-
cago 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 successfully group dry blood stains. The next
closest facility with this capability is at the Wisconsin
State Crime Laboratory in Madison and the technicians
working there were trained by the Chicago Police De-
partment. ”* 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.

Finally, since 1934, local agencies have submitted
evidence linked to their more sophisticated cases to the
FBI Laboratory in Washington, D.C., for analyses. In
1966, the Bureau’s facility performed some 304,000
scientific examinations at no cost for local police forces
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from all 50 States, the District of Columbia, other Fed-
eral agencies, and several foreign nations.

Problems in Local Practice. This capsule summary of
current local practices in police laboratory services indi-
cates some pervasive problems. Proximity, timeliness,
and quality are the most important measures of laboratory
service. Some local police forces fail on all three counts
because they do not perform scientific evaluations requir-
ing sophisticated analysis, or fail to provide for tests.
While it may make good sense for forces in the proximity
of Washington, D.C., to use the facilities of the FBI
exclusively for scientific analyses, the latter facilities may
not be close enough for forces hundreds of miles distant to
readily secure timely service. For example, one major
police force largely ignores the facilities of the Food and
Drug Administration which has a large regional labora-
tory adjacent to the police headquarters which is capable
of performing most necessary examinations. Jurisdic-
tions should attempt to resolve the questions of timeliness
and proximity regionally.

Another problem is duplication of facilities. The
ability of a department to maintain an adequate labora-
tory should not be the only criterion in establishing one.
Both the city and the county of Los Angeles have such
facilities when one would suffice for the area. “The
prime concern should be a matter of its availability from
a geographic standpoint.” ™ Duplication of facilities
within the same region should be avoided.

With but one police laboratory in the State of Arizona,
many jurisdictions have no opportunity to obtain scienti-
fic examination and evaluation of physical data. A num-
ber of jurisdictions make frequent use of FBI services,
but reservations regarding timeliness and proximity
usually apply. Recently, Maricopa County (of which
Phoenix is a part) proposed that a central laboratory
serving the county and the cities of Phoenix, Scottsdale,
Tempe, Mesa, and Glendale be established. Under the
proposal, the county would provide the facilities, and all
the jurisdictions would share the cost. Such a laboratory
would not meet the needs of other jurisdictions in the
State, however, which suggests that perhaps the State
should provide laboratory facilities. This has been the
decision in Wisconsin and in several other States.

When States establish laboratory facilities, they should
place them judiciously. The division of criminal investi-
gation and identification in the Illinois Department of
Public Safety provides technical service to law enforce-
ment agencies in the State. Recently, the division
built a new laboratory facility in Joliet, which is within
the area already served by the Chicago Police Department
Laboratory. One reason given for the selection of this
location was that it is near the population center of the
State. Other factors should be considered, however,
among them the pattern of requests for assistance from
police agencies.

The Role of States in Laboratory Services. The State
can provide meaningful laboratory assistance to local
police agencies through several possible alternatives.

n Supra, note 56 at p. 28.
72 Interview with Lawrence M. Wetzel, assistant chief of police, Phoenix, Ariz.,
May 10, 1966.
Interview with Robert Rentmeester, Chief, Sauk-Prairie Police Department,
Sauk City, Wis., July 18, 1966.

74 Chicago Police Department, Crime Laboratory Division, ‘“Annual Report,”
1965, mimeo, pp. 5-9.

75 “Microanalysis—The ‘Catch-All’ Section of the Crime Laboratory,” ‘Chicago
Police Star,”” June 1966, pp. 4-6.

7 Sheriff Peter J. Pitchess, Los Angeles County, in supra, note 56 at p. 27.
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A State Crime Bureau. Several States have established
crime bureaus to provide technical services to local law
They are
generally not successful in providing complete technical
service, tending to emphasize records activities more than
laboratory services. Or, if they do provide technical
services, these tend to emphasize such routine activities
as latent fingerprint and blood alcohol analysis—work,
usually accomplished as effectively on the local level.

The first requisite in establishing 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.
Much laboratory work is of a simple, routine nature, if
the evidence has been properly collected and preserved.
Consequently, local units may well maintain the small
laboratory facilities concerned with primary analysis and
forward all complex work to a State or regional agency
or the FBI Laboratory for detailed or specialized analysis.
The State agency could also perform crime scene work
in appropriate cases. This arrangement permits all needs
to be met; the local facility provides timely service in
simple analyses, and the State laboratory provides sophis-
ticated analyses and quality control.

All police laboratory technicians need specialized train-
ing in addition to formal training in a specific scientific
field, and the State agency could also perform this training
function. Gathering and preserving evidence is so cru-
cial 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 juris-
dictions to assist with inservice training programs, and the
State agency also could operate training programs for the
instructors of local departments in evidence gathering
and preservation. Like the FBI Laboratory services, the
entire State program should be available free of cost to
any requesting law enforcement agency.

Provision of a State central laboratory would not en-
tirely 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-inte-
grated operation, it may be desirable to place the smaller
local laboratories and the central State laboratory under
a single administration. Such an arrangement is in op-
eration in Texas. 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 independ-
ent agency.

Medical examiners, as well as police, need laboratory
services. In many communities a single facility is used
for both functions. Prof. Donald E. Clark, formerly
sheriff of Multnomah County, Oreg., suggested that police
laboratories as such be eliminated and placed under the
control of a separate agency, possibly a university or State
or local medical examiner.”” One benefit would be to
have expert witnesses not affiliated with the police de-
partment—a concern of some courts.

Conclusions. The cost of staffing and operating a labora.
tory facility capable of handling all needs of a police de. |
partment is considerable, and a complete program is be.
yond the financial ability of most departments. At the
same time, the need for adequate professional laborato;
services is readily apparent. The following conclusiong
have beén reached:

O Basic laboratory services must be readily available
within each locality or region to handle routine
requests for service. Facilities for such services
could be operated jointly by two or more jurisdic-
tions with costs shared on an agreed basis. These
facilities should perform only those scientific evalua.
tions considered to be routine and those not requir-
ing a heavy investment in limited-use equipment,
Duplications in local facilities should be eliminated, |

O States should provide central laboratory facilities
capable of performing almost 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
themselves. State services should be provided free
of cost to all law enforcement agencies. Training
of local personnel would be an important aspect of
the State laboratory’s work. The FBI Laboratory
should continue to analyze the sophisticated evi-
dence submitted to it.

0O Well-developed police laboratories serving metro-
politan needs should be continued, freeing State
agencies to develop needed laboratory facilities in
other parts of the State. Duplication of facilities. |
between local and State agencies, and between local
agencies in the same area, should be avoided. ]

0 Consideration should be given to coordinating and
consolidating laboratory services for medical ex-
aminers 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.

0 Consideration should be given to placing all police
laboratories in a State under the direction of a
single administration, possibly an independent

agency.
A PRIORITY SCALE FOR JOINT PROGRAMS

Equipment and 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 undertaken. Usually,
the law enforcement agency of a particular government is
viewed only as another department when the equipment
and space requirements 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 co-
ordination and consolidation. It should be remembered,
however, that while the merger of physical facilities will

7 Supra, note 56 at p. 27.




s in economies, law enforcement will not improve
b« there is also joint performance of activities.
oughout this report, it has been demonstrated that
. | law enforcement supportive activities are best per-
ted on a joint basis. Particularly, they include the
L tion of detention facilities, laboratories, communi-
~ centers, records systems, and training facilities—
esmmonly performed law enforcement supportive ac-
€. which require extensive and expensive physical
bties and equipment. If any or all of these functions
b erformed on a joint basis, it follows that equipment
uildings needs will also be supplied jointly.

s not necessary for joint operations actually to op-
& out of the same physical facility in order to have
bnt program. If, for example, one police department
kdes central communications service for several de-
bnents, equipment is shared and the other depart-
s can eliminate their duplicate equipment and facili-
k. In other words, if law enforcement functions are
fated on a joint basis, it naturally follows that equip-
& and buildings will be shared, whether or not only
building is used.

hCounty Buildings. One of the current trends in
feration between municipal and county governments
e construction of city-county buildings. Common
ing should be encouraged, although by itself it does
Inaterially assist in law enforcement activities. Lo-
§n in the same building, however, may be a first step
brd the joint performance of law enforcement activi-
of the two governments.™

Wial Aid Agreements.  One of the most common
pes providing for the sharing of personnel and equip-
 is the mutual aid agreement. Some involve formal
gements, but frequently they are simply informal
ements for mutual use of personnel and equipment
p needed. While such arrangements are useful by
elves, they do not materially improve the quality of
enforcement nor are they binding if the participating
fries need to use the same personnel or equipment
je same time. They are apt to be concerned only with
pnnel and equipment, not physical facilities, a fact
mewhat restricts their usefulness. More attention
id be paid to coordinating and consolidating law en-
ent efforts on a formal basis, restricting the use of
pal aid agreements to special or emergency circum-
fes requiring rapid augmentation of the resources of
epartment or the other.

RDINATION AND CONSOLIDATION
$SELECTED FIELD SERVICES

ld_ services constitute a controversial area in co-
hation or consolidation of law enforcement activities
one simple reason: Field services are line functions
factivities concerned with the fulfillment of the pri-
y police responsibilities, and are characterized by
Bt contact with people. The police in performing
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such functions as criminal investigation, vice and delin-
quency control, and special tactical operations are con-
stantly in the public eye and the public becomes possessive
about these activities. Communities and law enforce-
ment officials willing to operate joint communications
centers often are less willing to consider coordinated or
consolidated field operations. Political opposition also is
most apt to focus on coordinated or consolidated efforts
at the police operational level.

CRIMINAL INVESTIGATION

Criminal investigation is a police function not usually
included in recommendations for functional consolida-
tion of selected police services. The nature of investiga-
tive work explains a great deal of the reluctance to con-
solidate, or even to coordinate, efforts in seeking solutions
to crimes. It is natural for every department to want to
solve the “big case” on its own. This is not a sound
argument against coordinating or consolidating criminal
investigation functions, but one which is current.

A more valid argument is based upon the responsibility
which a chief has for preserving order and protecting
property in his community. Misner states: ™

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 jurisdiction, his effectiveness as a police
executive is in question. Consequently, the normal police execu-
tive 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 de-
pends largely upon an adequate preliminary field investi-
gation, and often investigations must be initiated a second
time because of inadequate preliminary work. It may
be argued that separating investigators from the depart-
ment which is responsible for the preliminary investiga-
tion complicates the work.

Many reasons may be advanced, however, for some co-
ordination or consolidation of criminal investigation.
Most small departments cannot afford full-time special-
ists; 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 num-
ber of departments, and one department often seeks assist-
ance from others in the area.

Sheriff Pitchess of Los Angeles County, whose depart-
ment provides assistance to many departments in the
county, had this to say about the need of many depart-
ments for aid in conducting investigations: 8°

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 wus.
Pasadena, with over 100,000 population, will also call us, al-
though they are in a better position to train their people be-
cause they have homicides. Even Beverly Hills, with perhaps

a discussion of sharing joint physical facilities, see Samuel G. Chapman
pro) _E. Rocks, ‘“‘Planning for Adequate Police Facilities in a Highly Ur-
d Setting,” “Police,”” November-December 1966, pp. 11-17.

x ;"ﬂ E. Misner, ‘‘Recent Developments in Metropolitan Law Enforcement,

Part II:”’ Journal 6i Criminal Law, Criminology and Police Science, 51: 265-272,
268, July—August 1960.
% Supra, note 56 at p. 17.
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the highest police budget per capita in the United States, used partments in initial investigations, the Suffolk Coun 9

us the other day. Police Department is now giving them extensive insery.
ice training in investigative techniques.®

1f one department feels that a crime is beyond its capac-
ity to investigate, it should naturally turn to a jurisdic-  p a1 Consolidation © f Criminal Tivestigatial

tion that has that capacity. However, it sometimes hap- . . 4.4 h " Nowcits k ’
pens that even if a department desires assistance, there is jurisdiction may choose o employ its own investigatory
1o reliable agency to “hich it may turn. but to cgll also upon other jurisdictions for assistance,
The primary advantage of dividing the responsibility The services of the Dade County Public Safety Depar

ment to local jurisdictions are typical of this kind of

for criminal investigations is flexibility. Concentrating all
such investigations in single departments unduly restricts voluntary arrangement. o
the effectiveness of local law enforcement activities an In Dade County, 12 independent municipal depart
may make the individual departments 2 series of local ments have turned over general gnmmal investigation
watch services. Again, the establishment of a voluntary functions to the Dade County Public Safety Department,
central criminal investigation operation will have the de- 2‘:2530 %}rﬁ; tclllng\tter?:rngt:ssazpg;:terrrie?mstssls(tﬁlic;n?pﬁ! :
3 H 1 - l 'I
sired results only if the local departments turn to it when Jeach, Coral Gables, ialeah, and Miami Shore’s) 1l
staffs capable of performing fairly extensive general in-

in need.
vestigations. The Public Safety Department also inves.

Consolidated Criminal Investigation. The consolida- . . : .
tigates all capital crimes 11 the county except thos

tion of criminal investigation is most apt to occur in areas . Loiibtedl e dicti Miams, Mi
where the total consolidation of law enforcement has be- occurring in the three argest jurisdictions ( larr.n,.l\-/h :
come a virtual reality. Beach, and Hialeah). The various phases of initial in-
e Suffolk County (N.Y.) Police Department makes vestigation are handled by the independent departments
investigation services available to all departments in the hExcep.t whfen a small depar;meng relies completely on
county. Although these services are provided only upon t fe pubhc':)a. ety bdepartmgnt t dere i ml)) glea;'fassxgnm
request, the local departments use them almost exclusively of responsibility between it and the pu lic saety depart-
independent detective operations in the ment The latter, by virtue of its countywide authority,

o a local investigation at any time, but only

since there are no it
county. The count olice department has the sole re- can enter 1 : 4 ;
A B P infrequently does 1t take such independent action.

olicing the entire western ortion of the \ _
& P It is clear that the planners of Metropolitan Dad

sponsibility for p
county with the exce tion of 2 communities with depart- ! 3 R WAVES
3 4 4 County intended that criminal investigation be centralize

ments of fewer than 20 men each, and 5 villages with de- . "
artments of fewer than 5 men each. These seven in- @ the Dade County Public Sa:fety Department. 1he
charter provides that Metropolitan Dade County sha

dependent operations provide basic patrol and initial in- b b g
vestigative services to their residents, but rely upon the ave the power to: :

county for followup investigation and case Qompletior}- Provide central records, training, and communications for fire
In the eastern part of Suffolk County, basic patrol 13 vide traffic control and central crim

and police protection; pro .
provided by the elected sheriff who exercises nominal investigation; provide fire stations, jails, and
powers as a i

and subject to section 1.01A(18) provide a uniform system for
are provide 4

peace officer. Basic investigative services  gre and police protection.
d by 19 detectives assigned by the county ' it wifow
olice department t0 this area; and these men are sup- Commenting on the divided situation 6 years after
ported by 61 specialists in auto theft, homicide, arson, and charter was adopted, John Pennekamp, editor of the
other specialized investigations. Miami Herald, stated: gt
The Metropolitan Ppllce Depgrtment ,Of Nashville- Over the years many failures, growing out of the multiface .}
milar service, but there police situation, had become apparent. Criminal cases failed of
jurisdiction. In easy criminal

Davidson County provides a si
he way the solution in disputes over
3 d to get into the action, to take th

is an important difference resulting from t }
olice services in the two iurisdictions are Of, aled, MO.9F more units wante
P ) 8 credit. When cases became complex there was considerable buck

The Nashyille-Davidsoq department .provxc!es complete  passing with the Sossible solution evap orating some
police service to all Davidson County including the areas  the dispute. Facts were withheld by one uni
served by three small municipal depa hen cases came for trial in court evidence would B

rtments, none O Frequently W 2

which employs criminal investigators. If a citizen in an [missing, lost somewhere 1n the contest for control of the case.
area served by 2 separated department needs immediate The International Association of Chiefs of Police
service, he may call either the metropolitan police or the (IACP),in its 1963 study of Dade County police services;
independent department; but even though it receives the  attempted to bring order out of the apparent chaos T€
initial call, the independent department usually relays lating to the criminal investigation function, by rec m-
it to the metropolitan department.®’ Thus, the metro-  mending that criminal investigative responsibiliﬁes e
politan department assumes complete control of cases divided between Jocal police departments and the pub'
from initial through followup investigation. In Suffolk  safety department as follows: % W
County, the independent departments are responsible for iy :
initial investigation, and the Suffolk County detectives Local departments shall conduct all preliminary, 1nV5 i,

s it b except those involving fraud, bad checks, and vice operatiofs
thus must rely upon them for some basic information. In  and some continuing 2 vestigations such as those involving Min%t

order to improve the capabilities of the independent de- thefts, malicious mischief, simple assaults, and domestic pro
an, 15, 1960

stigations

84 John Pennekamp, «Behind the Front Page,” Miami Herald, J
sec. A, p- 6.

85 International Association of Chiefs
Metropolitan Dade County, Florida,” (Washington: ln!emaliona]

Chiefs of Police, 1963), p- 255.

ent of
Services Mg

of Police, “A Survey of Police Servi- g
gsociation =

81 Interview with Hubert O. Kemp, chief, Metropolitan P(;lice Departm
A

Nashville-Davidson County, Tenn., June 7,
82 Interview with John P. Finnerty, depu Suffolk County (N.Y.)

Police Department, Aug. 17, 1966.
83 «“The Charter of Metropolitan Dade County, Fla.”, art 1, sec. 101-104.

966.
ty commissioner,



blic safety department and the detectiyes of Miami,
; ch, and Hialeah Police Departmgnts will contjuct all
2e  nvestigations except those assigned to uniformed
"> and some preliminary investigations, including bad
d, and vice operations.

E.
son has been taken on these recommendations.
resent arrangements, the local departments
¢ greatly from the services of the county department,
. continued existence of numerous detective units
riction, loss of time, and unsatisfactory areawide
D t(li(:an%ounty, or elsewhere, it is not feasi.ble to
the responsibility for investigations according to
e or seriousness of crimes. In each instance it
“be necessary to establish a central review unit
od with deciding whether the central unit or the
Jepartment would investigate. The local depart-
with detective forces would be reluctant to approve
sproach since it might result in a dilution of their
ty Also, precious time would be lost waiting for
ons of the review unit.

ration and Coordination. Many criminal in-
tions involve considerable exchange of information
g departments. A good investigator pursues all
le leads including those that require consultation
investigators in neighboring departments.  These
Itations occur because a department, although
s of its reputation and conscious of the favorable
ity that results from solving a major crime, often
depend upon the help of other departments. While
pal cooperation is desirable, it falls short of the or-
ed efforts emphasized in this study. Three examples
yre formal cooperation and coordination will be
ed briefly.
Kansas City Area Metro Squad is made up of men
| 7 sheriffs’ departments, 20 municipal police depart-
5, and 2 State Departments (Missouri and Kansas)
e area. Each agency provides a specified number of
for the metro squad, which is governed by a board
rectors that has established criteria for participating
Cies to use in calling upon it for assistance. Kansas
o., which has approximately 125 men assigned
vestigation, calls upon the metro squad as often as
pendence, which has apptoximately 6 detectives.
n the metro squad is called, up to 50 detectives may
ent on a major case. Metro squad training classes
onducted, members carry metro squac identification
5, and they work in both Kansas and Missouri.
nbers of the squad, however, do not have the power
ake arrests throughout the metropolitan area. When
metro squad assignments, members work on regular
inments in their respective departments.
e growing “metropolitan” crime problem was a
or leading to the formation of Atlanta’s “Metropol.”
; dea for the organization developed when the city
3 ﬂanta asked the Atlanta Council of Governments to
8€st a program which micht improve areawide law
orcement. On June 1, 1965, a meeting was called
fl Tepresentatives of the 38 law enforcement agencies
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in the 6-county Atlanta region in attendance. Out of this
meeting came five projects: (1) Development of area-
wide teletype services, (2) adoption of uniform radio call
signals, (3) establishment of a metropolitan fugitive
squad, (4) creation of a metropolitan training school, and
(5) publication of a daily bulletin for all departments.

One of the more important projects is the metropolitan
fugitive squad made up of officers from the Atlanta Police
Department’s fugitive squad and from surrounding de-
partments. These men are available to conduct investi-
gative 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 fugitive squad with
arrest powers throughout the metropolitan area.

The Major Case Squad of the Greater St. Louis Area,
similar to the Kansas City Metro Squad, is comprised of
investigators from both Illinois and Missouri police de-
partments. The board of directors of the squad states in
its manual : 8¢

We feel that larger law enforcement agencies with their
greater police facilities should make them available to the
smaller municipalities, as a cooperative gesture.

The board goes on to state the specific reasons for the
existence of the squad:®’

0O A smaller municipality rarely is sufficiently staffed
or equipped to investigate a major case.
The perpetrator in many cases resides or takes
refuge in the larger city while he preys on the
smaller.

O Witnesses, leads, and evidence may be found in
more than one jurisdiction.

U The general pooling of resources seems to 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 crimes.

In contrast to the Kansas City and Altanta operations,
each member of the Major Case Squad from St. Louis
County has 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 organi-
zations are multijurisdictional in an operational sense,
individual officers’ legal authority arises from deputiza-
tion. Thus, there is no common source of authority or
responsibility throughout such organizations.

CONTROL OF DELINQUENCY

The problem of juvenile delinquency, perhaps more
so than any other police problem, is dealt with by many
individuals and agencies. If effort were the criterion for
success in reducing or eliminating delinquent behavior,
it would have been achieved long ago. Part of the failure
to curb juvenile delinquency may lie in the plethora of
agencies established to try to cope with it. Many factors

Major Case Squad of the Greater St. Louis Area, “Manual of Instructions and
ires,’ January 1965, p. 1.

e

87 Id. at p. 1.
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cloud the issue of delinquency control. First, there is
no universal definition of what constitutes delinquent
behavior; and indeed, some communities maintain that
they have no juvenile delinquency.®® Second, the police
are not sure of their role in curbing delinquent behavior.
Third, even if they were, other agencies and individuals
have differing views of what this role should be. These
unsettled issues have been dealt with at length by others.
In this brief section, therefore, suggestions are limited
to avenues of approach to the problems of cooperation
among the police themselves and between the police, on
the one hand, and the total community, on the other.

Cooperation Among Police Departments. Generally,
the curbing of delinquent behavior is a primary responsi-
bility of each individual police department regardless of
size. Tt is also the responsibility of each patrol officer.
Nevertheless, there are occasions when specialized tech-
niques are useful in dealing with delinquents.

A question may be raised on the desirability of special-
ization in police juvenile work. The fact that a separate
court system for juveniles has been developed is one
reason, for it calls for special knowledge on the part of
the police to understand the operations of this system as
differentiated from the other court proceedings. Also
different State and local laws apply to the conduct of
juveniles and of adults and it is often necessary to have
specialized personnel available to decide what procedures
and techniques will conform with these laws.

One alternative is to have specialists from large de-
partments train the personnel of small departments in
the techniques of handling juveniles. Because of in-
adequate training, officers bring many juveniles before
the courts unnecessarily when other actions would have
served better in particular cases. Universities and col-
lege throughout the country have established institutes to
train officers in methods of handling juveniles, but not
every department is in a position to send such personnel
to these schools.

Another approach is to have specialists in large depart-
ments handle cases that are beyond the capability of the
small jurisdiction. Such action is particularly advan-
tageous when cases must be brought into the juvenile
courts.

Areawide associations of police juvenile officers are
effective in stimulating the exchange of ideas among
police jurisdictions and can serve as a means of increasing
the level of competence of small jurisdictions in this field.
The Metropolitan St. Louis Police-Juvenile Officers
Association is an example. Formed in 1959, the associa-
tion, although limited to police juvenile officers, has been
successful in establishing procedures for the handling of
juveniles that are followed by all departments in the area,
including those without juvenile officers.®

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, Calif., associated
agencies program, for example, was established primarily

because of the difficulties the Oakland Police Depa
ment was encountering in trying to deal with juvenjle
delinquency alone. In a report to the Oakland cjty
manager, the chief pointed out, among other things, that
“the 15 police cars we are sending to Technical Hj "
School every day are not the answer to this problem %
At his urging, the associated agencies program was esta ;
lished. Composed of representatives of some 10 cj
county, and State departments, including the police,

group meets regularly to work out ways of dealing wj
specific kinds of juvenile problems. Similar programg
have been developed in other cities.  Suffice it to say
that all agencies, including the police, are coming rapidly
to a realization that juvenile delinquency can be cons
tained only through joining forces.

VICE CONTROL %2

The Federal Bureau of Investigation does not include
violations of vice laws in its documentation of the rising
crime rate nationwide. Yet the public is apt to equat
vice violations with the increasing problem of crime, ang
breakdown in the enforcement of vice laws often hag
been the basis of criticisms of local law enforcement,
Many moves for police reorganization have grown out of
investigations into local vice conditions. ;

Vice includes types and classes of personal or group
conduct or activity that has been declared through leg
lation to be inimical to the public welfare and subjec
to commercial exploitation. Vice is usually conside
to embrace prostitution, the illegal use and sale of \
cotics, illegal gambling, the use and sale of illegal alco
holic beverages and the illegal sale of legal alcoholic be er
ages, and the distribution and sale of obscene or porn
graphic material. 3

This section defines the relationships that should exis
among law enforcement agencies to help in the enfore
ment of vice laws. In considering this question, a d
tinction must be made between local and areawide vie
activities, although the line between the two is ofte
indistinguishable. Localized vice can be largely cor
trolled by effective local law enforcement, and where th
laws prohibiting vice are rigidly enforced, open vice doe
not exist to any great extent. Real problems occur, ho
ever, when vice operations become so deeply imbedde
in the community or are so controlled by outsiders that it!
practically impossible for local law enforcement agenci
to repress them effectively.

Cooperation and coordination in vice control eff
are essential in all vice control activities and are espe i
important for control areawide. The emphasis in th
section is on cooperation and coordination, not on ful
scale intervention by outside agencies; although inte
tion is required when local enforcement fails to curb s
It is assumed in this discussion that local police depar
ments and officers are diligent in their efforts to enfor
the law and have a desire to cope with vice conditio
both local and areawide. ]

Local Vice Problems. Basically, every local vice P 'v
lem can be handled by the local police department 2

8 J. Robert Moskin, ‘“The Suburbs: Made to Order for Crime,” “Look,” May
31, 1966, pp. 21-27.

89 Norman Hertel, ‘“Metro Cooperation in Youth Services,”” “The Police Chief,”
January 1962, pp. 24-26.

90 Wayne E. Thompson, ‘“Developing a City’s Human Resources,” ‘“‘Public Man-
agement,” 45: 74-78, 74, April 1963.

91 International City Managers’ Association, ‘‘Inter-Agency Coordination ~
Juvenile Delinquency Control Programs,” Management Information Service S5
No. 269 (Chicago: International City Managers Association, June
o 92 See chapter 7 of the General Report and the Task Force volume on Of¥

rime.



nsibility should reside at that.level. .Nevertheless,
Lance from an outside agency is occasionally neces-
E The training of local officers in the recognition of
Eactivities and in the enforcement of lavys_ against
£ ;s often inadequate, an(.i the nee(!ed training may
st supplied by outside assistance as is the case also in
“police training. Some departments are so small
lengthy vice investigations would divert manpower
t needed patrol activities, as is the case with other
nal investigations.  For these departments to pursue
such investigations to their conclusion would be
ctical. Manpower can be made available from
jurisdictions. This is also true for surveillance ac-
ks where local officers may be not only inadequate
bers but also well known and easily recognized.

ide Vice Problems. It is readily apparent that
Ride vice problems are intertwined with the problem
wanized crime. Every major investigation of such
b has concluded that there is need for greater co-
ktion among law enforcement agencies. In only
fareas does a single agency have the responsibility for
ating the vice control activities of the many
bies involved in them.

bst of the cooperation among police jurisdictions in
blling vice is on an informal basis and conforms to
jnmon pattern.  Joint raids are conducted, informa-
§ exchanged between chiefs who know one another,
pe department may request the services of specialists
pther department when it realizes its own inade-
Bs.  Yet all of these efforts, though laudable, are less
equate. The sum total of agencies involved in
ntrol call for some coordinating mechanism.
g to this problem, one author states: %

# #* local-State-Federal mixture of responsibility, legal
, and action should be of primary concern. Frag-
fl, repetitive efforts are commonplace; local detectives find
plves following Federal agents. Amidst the welter of com-
interests and separate governmental units, there is much
k of cooperation but no mechanism to make coordination

ussing possibilities for control and coordination,
fgests that: (1) the collection of information should
| a broad scale, (2) assimilation or coordination
be on a narrow scale (by one agency), and (3)
ation should be on a wide scale and action should
en based upon the patterns emerging from dissimilar
jpparently unrelated facts.®
ithe Federal level a coordinating agency has been
ished in the Organized Crime and Racketeering Sec-
the Justice Department’s Criminal Division. This
ith offices in a number of larger cities, coordinates
ork of many Federal investigative and prosecutive
the State level the pattern varies. In some States,
Jate police provide some coordination areawide in
ntrol. In Illinois, a State crime commission has
Pstablished with duties and responsibilities which ap-
0 provide some coordination in vice contro] on a
¥ide basis. This agency has certain investigative
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responsibilities in vice matters and a wide range of respon-
sibilities associated with organized crime, but it also con-
ducts investigations into the alleged misconduct of local
and State legislators and into arson and bomb incidents.
In California, coordination of statewide narcotics control
efforts is the responsibility of approximately 100 agents of
the Bureau of Narcotics Enforcement of the Department
of Justice, but this is its sole vice responsibility.

At the local level, 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 condi-
tions and bring them to the attention of a larger unit.

SPECIAL TASK FORCE OPERATIONS

The concept of a mobile striking force or task force has
been growing in importance in recent years. This may-
be defined as an element designed to operate as a com-
pact, 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 the assist-
ance of additional personnel.”” He goes on to say that
“in large cities, the continual demand for details to police
special events may justify a detail section of the task force
for this purpose.” %

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 cope with it 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 operation.

Special Events. The task force concept has been ex-
panded to cover more than one jurisdiction for the po-
licing of special events or emergency situations, although
the manpower thus assembled has never officially been
described as a task force.

Among the things that must be covered in any agree-
ment for the pooling of resources are the power of arrest
and the privileges and immunities of police officers when
requested to act outside their own jurisdictions. State
police officers have the power of arrest statewide when en-
forcing State criminal or penal codes, and county law
enforcement officers normally have this power throughout
their jurisdiction. At the municipal level, the situation
is less clear. Extraterritorial arrest powers are limited
primarily to situations in which an officer is engaged in
fresh pursuit or is executing an arrest warrant. A typical
decision has been rendered by the California District
Court of Appeals: ¥

We assume without deciding that a * * * police officer lacks
the authority of a peace officer to make an arrest under penal

b‘ H, Lumbard, “Local and State Action Against Organized Crime,” “‘The
# 'hessmericln Academy of Political and Social Science,” May 1963, p. 86.

9 0. W. Wilson, “Police Administration’” (2d ed., New York: McGraw-Hill, Inc.,
1963), p. 250.

% Id. at p. 250.

97 People v. Alvarado, 208 C.A. 2d 629 (1962).
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code section 836, when he is'outside the city limits unless he is
engaged in fresh pursuit or 1s executing a warrant authorizing

such arrest.
This type of decision has led California to amend its
penal code as follows: o8

Upon the request or authority of a chief, sheriff, or chief ad-

ministrative officer of any county ur city, officers from other
localities, jurisdictions, or communities shall exercise full police
powers as relate to their normal jurisdictions.

Another means of overcoming legal barriers is the local
mutual aid agreement, and the number of these in exist-
ence attests to its value.  (See app- B for a typical mutual
aid agreement.) Perhaps the most encompassing pro-
vision for mutual aid in the country is contained in the
California Disaster Act which establishes the California
civil defense and disaster plan. This plan provides the
guidelines for full-scale mobilization of police resources in
California in the event of civil or military emergency.
The plan has been used recently in Vallejo to prevent civil
disorder, in the Los Angeles area to help curb disorders
following a police-resident incident in the Watts area,
and in San Jose to help contain similar problems. Of-
ficers can be summoned from all parts of the State to the
scene of a disturbance and, while acting under authority
of the Disaster Act, they have the same authority they
would have if they were acting in their own jurisdictions.

The pertinent provision of the act states: *

All of the privileges and immunities from liability, exemptions
from law, ordinances and rules, all pension, relief, disability,
workmen’s compensation, and other benefits which apply to the
activity of such officers, agents, or employees of any such agency
when performing their respective functions within the territorial
limits of their respective public agencies shall apply to them to
the same degree and extent while engaged in the performance of

any of their functions and duties extraterritorially under the
provisions of this chapter.

Tactical O perations. It is difficult to find a single ex-
ample of a multijurisdictional task force directed to pre-
vent or control specific crime problems. The metropoli-
tan detective units in Kansas City, Atlanta, and St. Louis
come closest to this concept although 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 such analysis is performed on an areawide basis, as
suggested earlier in this chapter, an areawide task force
will be an effective 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 con-

tinuing financing.

98 49 Cal. Penal Code sec. 817 (1966 Cum. Supp.).
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Cooperative ventures in criminal investigation, hel
ever, have not included any provisions for financig
salaries of the men participating in these efforts are ¥
by their employing departments. The method of 4
nancing an interjurisdictional task force must be decid
by the participants if mutual aid agreements are utiliZ
FEffective organization calls for 2 commander and ot}
supervisory personnel, an established set of rules ung
which the unit will operate, and agreement on the crin
on which the unit will focus its attention. Such a
may well be organized along the lines of the metro squj
of investigators, but it should also have the power to mg
arrests in any cooperating jurisdiction, and, to be effec]
should be continuously employed in its task force capad

Implementation of the concept of a multijurisdictiof
task force by the localities involved will require each p
ticipating jurisdiction to donate manpower OVer an
tended period of time, and this may not be possik
Thus, it may be necesary to turn to the county or f
State police agency to establish a unit specifically desigd
to serve local departments in this capacity. |

POLICE SERVICE AND JURISDICTIONAL e
CONSOLIDATION

Thus far, this chapter has considered methods$
ameliorating the effects of decentralized local police §
ministration through the coordination or consolidation
staff, auxiliary, and certain field functions. It has §
considered coordination or consolidation in relation]
basic patrol services; yet, if these services are not d
sidered, it must be on the assumption that every po
agency, regardless of size, is capable of providing th
effectively if staff, auxiliary, and certain field services#
available on a coordinated or consolidated basis. Su
an assumption is not valid.

It has been shown that every new police officer
basic training upon appointment. But even though &
quate training programs are available, the fact remd
that some police agencies, for one reason or another, ¥
never make use of them. High standards for the recr§
ment and selection of police officers can be established, §
some jurisdictions will escape these provisions.
laboratories, records centers, centralized communicat!
centralized investigative staffs, and other supplement
services can be established with the intent of assisting§
partments who cannot provide these services for the
selves. Once again, some departments, because Of

variety of limitations, will not effectively use them.

The number of departments administered and staf
by untrained, part-time personnel is distressing. eCh
survey of police manpower in two counties in the
metropolitan area revealed that many of the sm
partments employ more part-time (not auxiliary) Po¥
officers than full-time officers. Indeed, one depart®
was entirely so staffed. (App- C presents the tabulat
of this survey.) A similar survey in Onondaga Cou
Syracuse, N.Y., showed that there are 13 towns and}
villages employing a total of only 34 full-time PO

-3
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4
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kers and that the bulk of police service is provided by
art-time officers. 1%

K he cost of providing basic police service is of para-
&int importance in considering total consolidation. It
been pointed out in previous sections that certain staff,
kiliary, and field services are beyond the resources of
v departments to provide. This is also true in many
s with regard to basic patrol services.

b,rtial or complete consolidation of police services re-
¥ s conflicts over jurisdiction; with consolidation there
 fewer jurisdictions with which to contend. The
hpelling reason for consolidation is the elimination of
,w enforcement powers of jurisdictions that do not
vide quality law enforcement because of administra-
L deficiencies or financial inadequacies.

Mis section considers alternative approaches to the
lidation of the police services of two or more juris-
ns. Discussed in turn are consolidation of police
fices through the establishment of a metropolitan-type
\rnment, through formation of a subordinate service
ict under a county police agency, through annexa-
L through contract with another jurisdiction for law
rcement, and through: the establishment of a separate
Bial district.

CE SERVICE UNDER METROPOLITAN GOVERNMENT

here have been many efforts for comprehensive re-
nization of local government in metropolitan areas,
vith only two noteworthy examples in this country—
hville, Davidson County, Tenn., and Miami, Dade
hty, Fla. The major reorganization of local govern-
g in Metropolitan Toronto, Canada, has had much
pct upon local government in the United States.
h of these reorganizations takes a different form.
ville, Davidson County represents a total consoli-
pn of a city and a county into a new government
prming areawide services. The Dade County re-
nization represents the granting of certain areawide
prs to a charter county without affecting the corporate
lity of existing municipalities. Toronto is a fed-
bd form of government, with the municipality of
opolitan Toronto providing all services deemed to
jetropolitan and the local governments maintaining
bol of all services deemed to be local. The Toronto
ture resembles that of Dade County, but differs sig-
fintly from that of Nashville, Davidson County.

jw enforcement services are organized differently in
j of these areas. The Metropolitan Toronto Police
rtment is the largest of the departments-and the most
blidated. The Nashville-Davidson County depart-
f 1s similar in form to that of Toronto, but has not
e success of Toronto, in part because it is not the
glaw enforcement agency in the county. In Dade
Pty, there is no single metropolitan police force,
pugh  the county department has countywide
iction.

politan Dade County. Metropolitan Dade
pty has a strong county government providing urban-
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type services in the unincorporated areas and performing
certain areawide functions throughout the county.
Metropolitan Dade County was the first metropolitan-
type government in the United States. Often there is
a misconception that there is only one gevernment in
Dade County, whereas, in fact, there are 28.

Dade County had a 1963 estimated total population
of more than 1 million, 40 percent of whom reside in
the unincorporated area of the county and 60 percent in
one or the other of the county’s 27 municipal corpora-
tions. 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.**

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 legisla-
tion in a number of areas. Finally, it gave the board of
county commissioners the power to carry on a central
metropolitan government. Among the enumerated pow-
ers of the county are some pertinent to law enforcement,
including provision of central police records, crime in-
vestigations, communications, jails, and training and set-
ting 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 provided in a variety of ways. Each incor-
porated municipality except Islandia offers some police
protection, and some municipalities provide almost com-
plete law enforcement services. The Dade County Pub-
lic Safety Department, under the supervision of the di-
rector of public safety, who also bears the title of sheriff,
provides some law enforcement services for those munic-
ipalities that choose to avail themselves of them and
also provides complete police service to unincorporated
areas. Table 1 shows the services performed by the
county for the municipalities.

Law enforcement in Dade County has two principal
problems caused primarily by the congeries of jurisdic-
tions. Police strength of the several law enforcement
agencies, shown in table 2, is distributed unevenly, some
departments consisting of fewer than five men. Also, as
is typical in many metropolitan areas, municipal bound-
aries have little order, and large unincorporated pockets
exist in the heart of some municipalities. Law enforce-
ment services in these pockets are the responsibility of the
Dade County Public Safety Department, but frequently
adjacent municipal departments answer calls for service
initially while awaiting the arrival of the county per-
sonnel who have primary responsibility. Formal proce-
dures are lacking and residents are confused as to juris-
dictional responsibility.

There are solutions to both these problems, under
powers granted in the charter, short of the total amalga-
mation of all police departments in the county. Section
1.01A(18) of the charter, states that the Board of County

daga C,ounly, N.Y., Division of Research, “Law Enforcement in
p g‘_’i‘{“y * (Syracuse: Onondaga County, Division of Research, Mar. 23,

101 ¢“The First Ten Years: A Proposed Government Information System for Dade
County, Florida’ (Miami: Metropolitan Dade County Government, Office of
County Manager, Data Processing Division, 1966) , p. 66.
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Table 1.—Services provided by the Dade County Public Safety Department
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enforcement responsibilities in favor of the county

referendum or ordinance. 1% ;
The contract provision enables a municipality t0

tract with the county for police services. One m'

103 The powers of Metropolitan Dade
broed or all inclusive as might appear: In

Miami Shores Village v. Cowart,
2d 468, 471 (Fla. 1958) the Florida

County under this provision are not so
108 So.
Supreme Court apparently interpreted this

provision to mean that unless a lity vol abdicates a func!
power of the county to assume such function rests upon judicial de




requested the public safety department to estimate
E.ost of contract policing, but although the county
| provide the service for considerably less than the
jicipality, the city decided that it preferred to have
- police depa..rt{r}ent. 103 ) .

 is the responsibility of the county planning director
gudy municipal boundaries with a view to recom-
fting their orderly adjustment and improvement.
k-sed boundary changes may then be initiated by the
t4 of County Commissioners, the governing body of
nicipality, or by petition of any persons or group con-
Bd. Municipal elections are required in most cir-
Lrances to change boundaries.

} present, the chances for a merger of all police de-
kients in Dade County are slight. Since the office
eriff was returned to appointive status, as a result
b referendum on November 8, 1966, however, co-
kation and consolidation of certain services may be-
¥ more attainable. A continuing difficulty arises
bthe constitutional amendment which gives the coun-
p power to perform a wide range of services but
j its taxing powers to those of other Florida counties
b do not have like powers. The present law en-
gnent budget is supported almost entirely by ad
jom taxes. Expanded services would require an in-
g in the county tax rate and, unless accompanied
bproportionate decrease in municipal property taxes,
jurden on the Dade County taxpayers would be sub-
al. Another possibility would be to consider new
s of revenue.

first step toward consolidation could be a merger
} smaller police departments with the county opera-
by contract or other means. Larger municipalities
' continue to be self-sufficient in basic police serv-
put could gain help from the county agency in staff,
, and certain field functions.

¢ powers granted to the county are considerable and
hbecome of greater significance in coordinating and
flidating law enforcement services. Of particular
tance is the minimum standards provision which
B the county to exercise important controls over local

S,

The met-
ptan government of Nashville, Davidson County is
pst complete metropolitan government in the United
b Separate city and county governments were
Bd into a new government servicing the entire area.
ig the functions performed by the metropolitan gov-
pt is law enforcement.
feral factors contributing to Nashville’s success in
a metropolitann government are unique. The
le-Davidson County area experienced the same
ban population growth as other metropolitan areas,
Pt the new municipal incorporations that plague so
gareas. Only six incorporated municipalities out-
Yillc remain in Davidson County.
ting population and governmental problems of
ta led to the formation of the metropolitan govern-
In 1953, the State constitution was amended to

,;oolitan Nashville-Davidson County.
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authorize the legislature to provide for the consolidation
of any or all functions of cities and counties in Tennes-
see.’ In 1957, the legislature passed a general enabling
act which permitted cities and 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.?®® The Nask-
ville area met these requirements, but in 1958 the voters
turned down a charter providing for the amalgamation
of the governments of the city of Nashville and Davidson
County. The issue was decided by the large negative
vote in the suburbs and the rural areas.

Meanwhile, Nashville was trying to solve its own prob-
lems, particularly those related to a declining tax base.
Property taxes were increased and a new vehicle tax was
imposed both on residents and on certain nonresidents.
The city also annexed by ordinance, and without an ad-
visory 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 re-
quired to pay higher taxes without an appreciable increase
in municipal services, and it was in essence the city’s
annexation policy that provided the necessary stimulus
for success when a second election was held on forming a
metropolitan government in 1962.2°¢

Two provisions of the new charter are particularly
relevant to police service in Nashville, Davidson County.
First, the county is divided into two districts—an urban
services district and a general services district—with resi-
dents of the urban services district paying higher taxes
for urban-type services.!®” 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 en-
forcement. The second provision relates to the expan-
sion of the urban service district.® Whenever the met-
ropolitan council finds that areas of the general services
district require urban-type services (e.g., more police pro-
tection), they are included within the urban services
district and are made subject to higher taxes.

Law Enforcement. Prior to reorganization, law en-
forcement was provided primarily by the Nashville Police
Department and the elected county sheriff. The sheriff
had a 2-year term, and changes in management and man-
power were frequent. In addition, elected constables
with constitutional status had some law enforcement re-
sponsibilities and were paid on a fee basis. Private police
agencies whose personnel had deputy sheriff’s commis-
sions provided law enforcement for some areas under a
subscription service. Only three municipal police de-
partments were in operation, each of limited proficiency.
Police protection in the county was inadequate at best.

Upon establishment of the metropolitan government,
approximately 100 sheriff’s deputies were absorbed by the
new metropolitan police department, which now has an
authorized strength of approximately 550 sworn officers
and 110 civilians.

The sheriff’s sole responsibility, in addition to serving
civil processes, is custody and control of the metropolitan

with George Leppig, acting sheriff, Dade County, Fla., June 10,

Const., art. XI, sec. 9.
Code Ann. sec. 6-3701 (1966 Cum. Supp.).
discussion of events leading to consolidation see David A. Booth,
ﬁ:’“!The Nashville Consolidation’® (East Lansing: Michigan State
for C ity Devel and Services, 1963).
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jail.®®  The metropolitan police department has no de-
tention responsibilities. Soon after the charter took
effect, the newly elected sheriff initiated court action to
restore his criminal law enforcement powers on the basis
that he was an independently elected constitutional
officer. The Tennessee Supreme Court, however, up-
held the charter, stating that the sheriff had no criminal
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 de-
partments, but all others rely on the metropolitan police
department. Seven private agencies continue serving
both incorporated and unincorporated areas by subscrip-
tion. The metropolitan department patrols the entire
county as if the other departments did not exist, and any
need for major police services is immediately forwarded
by the smaller departments to the metropolitan
department.

The division of charges for law enforcement between
the urban services district and the general services district
presents a problem. The police department budget for
the 1966-67 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 nor-
mal police protection, or 55 percent of the total.

As the population of the suburban areas has increased,
the charge for extra police protection to the urban serv-
ices district has decreased from $4 million in fiscal year
1963-64 to the present $2.6 million. There is some feel-
ing on the part of residents outside the urban services
district that they may be paying for more police protec-
tion than they receive from the metropolitan police
department.’™* The 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 dis-
tricts overlap.

Another problem is the continued existence of private
police services and of small municipal police departments.
This is unfortunate because of some overlapping jurisdic-
tion and because the residents of areas served by the
metropolitan department and the private or small muni-
cipal 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 unquestioned authority of the metropolitan depart-
ment. As a practical matter, the chief of the metro-
politan department feels that the independent depart-
ments served a useful purpose in the period following
the reorganization before the metropolitan department
could adequately cover the suburban and rural areas.!'?
This situation has now been remedied through the addi-
tion of personnel and an increase in patrol coverage.

The experience of Nashville with metropolitan govern-
ment is fortunate, but it seems doubtful that its approach

can be applied easily to many metropolitan 4y
ticularly those with numerous establisheq local .
ments. Its success can be largely credited to the g
of many established local jurisdictions, each with &
set of services and personnel and an establisheq
hierarchy. :

Metropolitan Toronto. The Metropolitan
Police Department provides police protection for &
tire Toronto metropolitan area, which include
square miles, nearly 2 million people, and 13 incorng
municipalities including the city of Toronto, The
no independent policing agencies in Metron
Toronto.
The Metropolitan Toronto Police Departmené
sponsible to a five-man metropolitan board of o8
sioners of police appointed by the Province of Op
It is financed by an assessment on each of the 13 §
porated municipalities, the amount varying with
proportion of the total that each municipality’s agg
valuation is of the assessed valuation of all 13 Mmunics
ties. Budgetary control is exercised by the Council g
Municipality of Metropolitan Toronto, compriseg
areawide representatives and heads of the governg
of the 13 municipalities. The only ties between the my
politan police department and the municipalit
Metropolitan Toronto are on matters of budget, fing
and taxation. The municipality of Metrope
Toronto is based upon the concept that certain fu cd
of government in metropolitan areas must be perfo
on an areawide basis, whereas others can be rese
local jurisdictions. Police protection is consideref
metropolitan function. '
In order to understand the development of the mid
politan police department it is necessary to describe br
the formation of the municipality’ of Metropolf
Toronto. The primary reason for establishing a me§
politan government was that suburban areas were}
creasingly unable to supply certain services themse
and a system of intermunicipal agreements had prog
inadequate to the task. A study was conducted in {
early 1950’s which recommended the establishment @
federated government that would have jurisdiction of
matters of common concern to the 13 members of
federation. >
Hearings were conducted before the Ontario Municig
Board (the provincial agency concerned with local 4
fairs), with representatives of the 13 municipalities in 4
tendance to present their views. Not every municipal
favored the particular solution, but the board recof
mended it to the Ontario Provincial Legislature, and &
legislature thereupon passed the act creating the munig
pality of Metropolitan Toronto, to take effect January{
1954. Law enforcement was not one of the original funf
tions of the metropolitan government. 5
In 1954, a special committee was appointed by ti§
metropolitan council to study the feasibility of amalg#
mating the 13 police departments. After hearing arg
ments from the affected municipalities, and despite th4
arguments against it by nine of them, the committee recg

100 [, at sec. 16.05.
110 Metropolitan Government v. Poe, 383 S.W. 2d 265 (Tenn. 1963).
11 Interview with Robert Horton, fiscal assistant to the mayor of the metro-
politan government of Nashville, Davidson County, Tenn., June 7, 1966.
T~

113 Interview with Hubert O. Kemp, chief, metropolitan police department
Nashville, Davidson County, Tenn., June 7, 1966.
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b ended the merger.** The metropolitan council
4 recommended to the provincial legislature that the
frorces be merged and following the enactment of
Jation, the metropolitan department came into being
anuary 1, 1957.

R & and auxiliary services are now provided by the
fropolitan police department in a degree that would
. been impossible even under partial merger. A 14-
. recruit-training program is provided where prior
malgamation only two departments had recruit-train-
Fprograms. Centralized communications is a reality.
brds are centralized and central investigation is pro-
id for all jurisdictions.

jne measure of the effectiveness of the consolidated
department is the rate of crime clearances. In
the clearance rate for major offenses was 39.5 per-
j: in 1965, it was 46.2 percent. In terms of the cost,
solice budget has risen from $11.6 million in 1956 to
® million in 1966, or approximately 140 percent.
k1 expenditures for fire protection, still a municipal
btion, have risen, however, by a greater percentage.''*
hortly after the department was formed, criticism was
jed against the consolidation because patrol service
heen reduced in certain areas. This criticism was
foct in substance, as personnel of the consolidated de-
bnent were allocated according to need, not prior
mment.

fore recently, the concern has been that there is not
gh contact between police and community officials.
brief to the Royal Commission on Metropolitan

to, officials of the township of Scarborough stated
115

ir concern is that the police force is too centralized and there
§ little association directly with the local municipalities. If
i were a larger measure of authority at the local level there
d be a greater participation by the police in community func-
to the end that their association with local residents would
| a more personalized level.

he officials went on to state that the district com-
der should have more authority, and transfers of
Innel should be less frequent so that officers would
fne more familiar with local problems.’*¢ It is now
fard practice for the district commanders. to attend
ings of the municipal councils.

he federated form of government in the Toronto area
fdes some possible approaches to achieving compre-
e reorganization in this country, and the success of
bonsolidated law enforcement program demonstrates
Fa_total system approach is possible. It should be
 in mind, however, that comprehensive reorganiza-
in the United States depends upon local participa-
Hn the decisions to change the structure of govern-
b, whereas it is accomplished by the provincial govern-
f in Canada.

SERVICE THROUGH COUNTY SUBORDINATE
[ICE DISTRICTS

1S common practice for county police agencies to
,,de police services to unincorporated areas of the
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county. Normally, such services are financed from gen-
eral county revenues. It is uncommon, however, to find
a county department providing police services to residents
of incorporated areas with financing through a special tax
on these residents—the pattern found in Suffolk and Nas-
sau Counties (Long Island), N.Y.

Suffolk County. Suffolk County is one of the largest
and fastest growing counties in the United States. The
county police department, through the police district, pro-
vides complete police protection services for 560 of the
county’s 922 square miles, and 765,000 of the county’s
population of 900,000. ,

Governmental functions are performed by the county,
10 towns, and 36 villages, each with its own elected offi-
cials. 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 10 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 County Police Department.
Prior to the formation of the department in 1960, law
enforcement was provided by some town police depart-
ments, some village departments, district attorney investi-
gators, and an elected sheriff. Not only was law enforce-
ment 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 govern-
ment and law enforcement, a special act of the State
legislature, the Suffolk County Charter, was passed in
1958.117 This charter called for a strong county govern-
ment 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 contigu-
ous 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 be-
come a part of the police district could contract with the
county department for police service for a period of 2
years. And, finally, a decision taken to receive county
department service and be subject to the special tax is
irrevocable. 18

Initially, the 5 contiguous western towns and 20 of the
27 villages within these towns voted to turn over police

ve ‘{f tl{e nine municipalities opposed to the merger, however, recommended
Btralization of certain staff and auxiliary services. The four in favor of
T recognized that this was only a partial solution to the problem and
priout total amalgamation local municipalities would still be forced to expand
ePfotection to meet the rising population demand. The number of unsolved
. Was also a dramatic argument for amalgamation. See app. D for the
mts f"l' n.nd against consolidation.
e view V'nth Magistrate Charles O. Bick, chairman, Metropolitan Toronto
2 Commissioners of Police, June 17, 1966.

115 4, Carl Goldenberg, commissioner, ‘‘Report of the Royal Commission on
Metropolitan Toronto,” (Toronto: Province of Ontario, 1965), p. 61. This report,
commonly called the Goldenberg report, recommended reduction in the number
of municipalities from 13 to 4. By act of the provincial legislature, the number
was to be reduced to six on Jan. 1, 1967.)

116 1hid., p. 61.

117 ¢“Laws of New York,” 1958, ch. 278.

118 This rather complex method is covered in ‘“Laws of New York,” 1958, Suffolk
County Charter, ch. 278, secs. 1206, 1207, 1209.
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functions to the county police department, and the de-
partment came into operation on January 1, 1960.
Manpower came primarily from the towns and villages
which elected to divest themselves of their police func-
tion; 3 of these had more than 100 officers each at the
time of merger. The investigators of the district attor-
ney’s office were also brought into the new department.
Present strength is approximately 1,300 sworn police
officers.

Seven villages within the joining towns voted not to
join the police district, and so maintain their own depart-
ments, the largest of which has fewer than 20 men. An
elected sheriff provides a modicum of patrol to the resi-
dents of the five eastern towns and the villages within
them. In all cases, the county police department sup-
plements the efforts of the independent agencies. The
county department also supplies all criminal investigation
services and performs most staff, auxiliary, and field func-
tions. Detention, however, is handled by the shenff.

The police budget is divided into two parts: one is
for the services provided solely to the special police dis-
tricts (in 1966, it amounted to an expenditure of $14
million, or more than 85 percent of the total budget of
$16 million), and the other covers the cost of services
that are provided countywide. Services to the police
district are financed by a tax on the residents of the
district; countywide services are financed from county
general revenues. Services charged to the respective
funds are detailed in table 3.

Table 3.—Distribution of Services Between Those Financed by
Police District Tax and Countywide Revenues

FINANCED BY COUNTYWIDE REVENUES

O Commissioner of Police and his staff.
O Chief Inspector in charge of auxiliary services.
O Deputy Chief Inspector in charge of detectives.

O Deputy Inspector in charge of Communications and
Information Bureau.

O Central Records and Statistical Bureau.

O Personnel Bureau except Inspection Section.
O Property Bureau.

O Civil Defense Bureau.

O Finance Bureau.

O Special Service Bureau of Detectives (e.g. homicide
squad, auto theft squad, narcotics squad, etc.).

O Squad of detectives assigned specifically to area outside
police district.

O Crime Laboratory.
O Juvenile Aid Bureau.
O Part of Planning Bureau.

FINANCED BY DISTRICT TAX

(] Chief of Police District.

O All personnel assigned to Police District includj
trict detectives.

O Communications and Information Bureau.
U Transportation and Maintenance Bureau,
O Traffic and Safety Bureau.

0 Tactical Platoon.

[0 Marine Bureau.

O Inspection Section of Personnel Bureau.
O Part of Planning Bureau.

O Principal and interest on bonds of police
stations.

Source: County of Suffolk, N.Y. “Budget, 1966,” pp. 164-186.

Finally, the wisdom of the charter provision
precludes a town or village electing to join the cd
police district from subsequently withdrawing migH
questioned. But, in order to provide consistent pi
protection, it has been considered to be necessary. 4

The county police department was established bed
existing law enforcement agencies were not able to
the needs of the increasing population in the
portion of the county. More recently, a request by
county legislators representing the five eastern #
resulted in expansion of the criminal investigation s
serving this area. As population in the eastern se
grows the five eastern towns are likely to find that exif
law enforcement arrangements will not meet their §
and may turn to the county department.

Nassau County. Nassau and Suffolk Counties reseg
one another in their provisions for law enforcementy
with differences that reflect the geographical and poli
composition of the two counties. ;
The Nassau County Police Department, with app
imately 2,600 sworn officers, provides complete
protection to 45 of the 69 incorporated municipalitig
the county. This service is financed by ad valoremy
on their residents. The police district, the area on Wi
the tax is assessed, includes 205 of the county’s 300
miles and 1.1 million of its 1.4 million population.
the total 1966 budget of $30 million, $21 million is &
expended for services rendered to residents of the pd
district. ,
Twenty-four jurisdictions continue to provide la
forcement services through their own police departm§
but the county department provides certain supplemé
services to them. The cost of these services, financef
countywide revenues, amounts to $9 million for 1968
The essential differences between the two coun
partments stem in part from their respective hista
Whereas the Suffolk County Department was establi
only in 1960, the Nassau County Department dates #
1925. The original force consisted of 55 men transic




1 the county sheriff’s office (the sheriff no longer has
ce Taponsibilities). The police district originally
mpassed the unincorporated area of thfa county and
special districts which have since been dissolved.

To join the police district, the governing body of an
', Jorated community must adopt a resolution, which
ust then be acted on favorably by the county board, a
L simple method than that employed in Suffolk
nty The area policed by the district need not be
tiouous, and a municipality may withdraw from the
—+v police district upon petition and a referendum
- As in Suffolk County, a municipality may contract
th the county department for service for a period of

o

The ;iepartments also differ in their internal organiza-
-~ and methods. For example, communications are
ralized in Suffolk County so that residents need call
v one number when desiring service from the county
rtment. In Nassau County there are eight tele-
ne numbers, each terminating in one of eight precinct
sons. Cars are dispatched from a central ra@io room
r the message is relayed by direct telephone line from
precinct station. It could be said that the Suffolk
unty department has used its unique position to better
;antage in this respect. .

The division of charges between the police district and
 county also differs. Whereas more than 85 percent
he Suffolk County department’s budget is charged to
police district, in Nassau County the percentage is
v 72. The major reason for the difference is that the
t of the total detective force in Nassau County is
rged to the countywide budget; whereas in Suffolk
ity the costs of only specialized units and the detec-
unit serving the eastern portion of the county are so

nclusions. In terms of their applicability to other
as, the following conclusions have been drawn on the
erience in Suffolk and Nassau Counties:

1 Provision of police service through a special tax on
~ areas provides this service on an equitable method
_ of financing.

1 The subordinate service district can provide for a
contiguous policing jurisdiction guaranteeing a
consistent level of service throughout an area.

XATION

‘he practice of adjusting municipal boundaries through
exation is widespread. Annexation is the absorption
A city of territory which is normally contiguous, unin-
orated, and smaller than the annexing city. The
alt 15 a larger jurisdiction, usually with essentially the
e form of local government.

thniques of Annexation. Annexation practices
Significantly from State to State, but five principal
hods are utilized: (1) Legislative determination, in

Municipal boundaries are extended by special act
the State legislature; (2) popular determination, in
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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 an-
nexed land) ; (3) municipal determination, by unilateral
action of the annexing municipality; (4) judicial deter-
mination, in which a State court decides whether a pro-
posed annexation shall take place; and (5) quasi-legis-
lative determination, in which a commission or board
makes the decisions.!’® Several of the principal methods
also may be used in conjunction with one another.

The major strength of annexation as an approach to
reorganizing local government is its broadening of the
geographical jurisdiction of existing municipalities. It
can forestall the creation of special districts or new mu-
nicipal incorporations and thus help prevent local govern-
mental patterns from becoming more complex. Because
annexations are usually of the fringe areas around cities,
the cities can then include them in their total program of
governmental services and prevent the fringe areas from
becoming a source of spillover problems.!2°

Although there is a trend toward making annexation
easier to accomplish 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 annex-
ation frequently precipitates “defensive” incorporations
by fringe areas which work against orderly growth and
development. Finally, annexation is of limited use to a
city surrounded on all sides by incorporated areas.?*

Annexation and Police Services. One city which has
experienced major growth in recent years through a strong
policy of annexation is Phoenix, Ariz. In the 16-year
period from 1950 to 1966, the city has grown from 16
square miles to nearly 250, and the population has in-
creased from 100,000 to over 500,000. All of the growth
in the area has come through the annexation of unincor-
porated areas surrounding the city and lying within Mari-
copa County.

Phoenix actively sought annexations as a means of

.providing for orderly growth and development of the

city through preventing the formation of special districts
and new municipal corporations on its outskirts. Most
of the area annexed has not added sufficient revenues to
meet the cost of the necessary expansion of services, but
the city is convinced, under its circumstances, that an-
nexation is the best approach to resolving a number of
municipal problems.'??

Law enforcement service in annexed areas was for-
merly provided by the county sheriff, who had a huge
land area to cover with a small staff. The sheriff pro-
vided 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.???

'1'01‘7 Commission on Inter-Governmental Relations, ‘‘Alternative Ap-
to Go'vernmental Reorganization in Metropolitan Areas’” (Washington:
4 Commission on Inter-Governmental Relations, 1962), p. 58.

1y 2t PD. 63-64.

€. at pp. 64-65.

122 Interview with Marvin Andrews,
May 10, 1966.

123 Interview with Lawrence M. Wetzel, assistant chief of police, Phoenix, Ariz.,
May 10, 1966.

t to city , Phoenix, Ariz.,
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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 usually a
direct result of annexation.

CONTRACT LAW ENFORCEMENT

Intergovernmental ageements 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 ac-
complishing coordinated or consolidated governmental
services, including law enforcement. Under a contract
program, one government agrees to provide certain speci-
fied 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 as-
sociated with local government in California, where
nearly 3,000 such programs are in operation, including
500 in the law enforcement field.’>* Contract programs
in California usually involve an agreement between a
county and a city whereby the former provides services
to the latter. In Atlanta, Ga., by contrast, the city pro-
vides law enforcement services to Fulton County under
the terms of a contract. In Connecticut, the State pro-
vides law enforcement services to municipalities on a
contract basis.

Count to City. Los Angeles County provides com-
plete law enforcement service to 29 of 77 incorporated
municipalities within the county. In addition, it pro-
vides selected staff, auxiliary, and field services to all jur-
isdictions. The major advantage of the total program is
that the sheriff’s department is able economically to pro-
vide professional police services directed to the overall
needs as well as services adapted to the particular needs
of any local community. The major disadvantage is that
the municipalities participating in the contract program
are not contiguous, and law enforcement, therefore, is
somewhat uneven. Total consolidation of the metropol-
itan area has not been achieved, nor does it seem likely to
occur through the contract program.

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 municipal serv-
ices to its residents. A logical solution was to have the
county continue to provide services on a contract basis.
The city of Lakewood initiated the program, and it has
been accepted in large part by 27 of the other 29 new
municipalities. The one exception, the city of Downey,
chose to provide its own basic services, including law
enforcement.?

In evaluating the contract program, one city adminis-
trator stated, “A central police authority in the metro-
politan 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.” 126 The city
administrator considered contract law enforcement pro-
grams to meet this requirement. The station commander

of the sheriff’s department serving Lakewood fyyne.
completely as a chief of police, according to thelﬂ.lc
ministrator, and there are no problems of commy, cityd
between the administrator’s office and the staﬁ;u cal
mander. At no time has the contract program o
a political issue in Lakewood, which suggests thag.
community is satisfied with the quality and level of .
it receives. b |

Cities enter into a contract program with the ]‘
on a voluntary basis, and it is this aspect which hag
tributed to its success. No effort is made to sell ae
ticular kind of service to them. The program hasls
described by Arthur G. Will, county-city coordinatg,
all contract programs, as: 127

* * * a partnership of cities and the county to Provide
services at the least cost while both agencies retain the
of self-determination and home rule. It is further a v(,]‘;’:
partnership under which cities may establish and maintain
identity without heavy initial investment in capital plant
ment, and personnel. Thus, neither agency loses an; of
powers but cooperates for the provision of the services 3
mutually satisfactory level.

Objections to Contract Program. Two principal
jections have been made to the contract program in |
Angeles County. First, many noncontract cities haye
that the county was subsidizing the contract cities, at le
in part, at the expense of noncontract cities. Second
has been objected that the contract program is an abro
tion of local home rule.

It is the express policy of Los Angeles County to reco
the entire cost of any services performed for anotl
government; and the State constitution, in fact, prohil
a county from underwriting costs of another gove
ment.’*® Table 4 shows a summary of contract char
per unit, per year, from 1958 to 1966. A contract p
gram costs a city less than if it provided the service
itself, largely because of the economies resulting fr
larger programs, but charges would seem to reflect
actual costs of services accurately.

Table 4.—Rates Charged by Los Angeles County Sheri
Department for Patrol Car Service to Contract Cities

(July 1, 1958, to June 30, 1966)

July 1, July 1, July 1, July 1, Jul
Cost elements 1958, to | 1962,to | 1963,to | 1964,t0 | I

Dec. 31, | June 30, | June 30, | June 30, | June

1962 1963 1964 1965 19¢
Stgti'on: % I
alaries and employee

benefits________________ $68,919 | $81,779 | $83,414 | $88,776 wg
Services and supplies._____ 901 1,8 1, g, %g :

Vehicle expense____.______ 4,003 5,337 5,445

Administrative overhead:

Patrol division_____________ [ SRR RS R oot~ | |
Sheriff’s department_______ 1,826 | oo )i S ]
General county____________ , 626 4,932 5,029 5, 352 .

Cost for a 24-hour shift
using %nte l-rznan
car and two 2-man

- 78,400 101,937 | 104

93,903 | 95,781

Source: Los Angeles County Sheriff’s Department.

124 Samuel K. Gove, “The Lakewood Plan,” Commission papers of the Institute
of Government and Public Affairs (Urbana: University of Illinois, May 1961),
table 3, p. 15. (Sometimes the contract plans are referred to as the Lakewood
plan, because the program, as it is presently known, originated in the city of
Lakewood.

125 Ibid. Gove provides a detailed résumé of the development of the contract
program in Los Angeles County.

1% Interview with Marshall

W. Julian, city administrator, Lakewood, Calif.,
May 13, 1966.

127 Arthur G. Will, “Another Look at Lakewood,” address presented to ﬂlel-
Annual Conference of the National Association of County Officials, July 11,
mimeo, p. 4.

128 See Howard H. Earle, ‘“‘Contract Law Enforcement Services by the
Angeles County Sheriff’s Department,”” John Donner publication No. 9 %n
geles: University of Southern California, 1960), p. 123, for a copy of the
Services Agreement, especially sec. I, which is the basic contract between
Angeles County and municipalities requesting services.



e cost of a law enforcement program is determined
i rding to an established formula bflsed on the tota_tl
jnual cost of providing one patrol unit. A patrol unit
jmsists of one deputy during the daytime and two depu-
ss during both the evening and the early morning shifts,
1d the vehicle used in the operation, 24 hours per d.ay
ughout the entire year. In addition, the contract in-
es the prorated costs of other departmental services
operations including investigation, detention facili-
< laboratory services, and similar staff, auxiliary, and
1d services. The cost for one patrol unit in 1966 was
ghtly more than $104,000.** A contracting agency
y have as many units as it desires, but must meet the
~:um standards established by the sheriff.
The principle of home rule is not violated through the
i of a contract program because the program is initiated
' the city desiring the service. One city official in testi-
ony to a California legislative committee studying the

The use of the contract plan does not mean an abolition of
.al home rule. The city council, in electing to use and operate
the contract system, set the level, the type, of services.
ch contract has a clause whereby they can be termi-
ted. * * * This is not an abrogation of local home rule.
| we did was simply substitute city departments, personnel and
yrolls, for county departments, personnel and payrolls, to per-
rm these municipal functions as contractual agents of the
y, thereby eliminating a costly duplication.
The legislative committee concluded that home rule
2s, in fact, not abrogated under the contract program,
d this is also the point of view of the League of Cali-
nia Cities, one of the most articulate defenders of
me rule prerogatives in the State.*s
The validity of this position has been questioned, on
e basis that the sheriff determines the minimum stand-
d of service, and that the local community may only
cept or reject the sheriff’s definition of what constitutes
mum service. Richard D. Yerby has concluded that
is a system geared to cost rather than to local
xibility: “as a result, a very limited degree of home
le is preserved.” 1%
Vhile this objection might seem to have some merit, it
ay be countered if home rule is viewed as the right to
ke basic decisions regarding principle. If the munici-
lity has an opportunity to determine whether it will ac-
t the minimum standard established by the county the
inciple has not been violated. Also, the municipality
n expand the program beyond the minimum level at its
n discretion, providing it is willing to pay the additional

yto County. Atlanta and Fulton County, Ga., have
ether formulated a plan of improvement to strengthen
al government in the area while preserving the existing
ucture. The Atlanta plan of improvement is based
on these premises: (1) All municipal services should be
mished by a city, preferably Atlanta; (2) the county
duld furnish only traditional county services; (3) areas
ding municipal services should be annexed to a city;
(4) until they are annexed, the city should furnish
services by contract.!®
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The plan of improvement originated following the
failure of an annexation program in Atlanta in the late
1940’s. The legislature thereupon created a local gov-
ernment commission to make a comprehensive study and
to report to the legislature a plan for improving govern-
ment in Atlanta and Fulton County. The suggested
plan was completed and submitted to the legislature in
1950 and was approved in an advisory referendum in
June 1950. The necessary constitutional amendments
were approved in November 1950, and implementing
legislation was passed by the legislature in 1951. The
plan of improvement went into effect January 1, 1952.
A joint performance committee, consisting of equal num-
bers of city and county officials, handled the details of
the transfer of personnel.

The significant features of the Atlanta plan are provi-
sions 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 respon-
sibility of the city which furnishes police service to un-
incorporated areas under contract with the county.

The city of Atlanta and Fulton County jointly decide
the level of police service to be provided in the unincor-
porated 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 decisions on the allocation of specific per-
sonnel 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 fur-
nishing police protection and service are reimbursed to
the city by the county, with 10 percent added to cover
miscellaneous services and administrative expenses. In
1965, the total cost for the contract services was ap-
proximately $375,000.

The office of elected sheriff is retained in Fulton County,
but he exercises no actual law enforcement powers; the
sheriff acts as jailer for the county and serves as an
officer of the court for all appropriate civil matters.

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, provides a single resident
trooper to furnish basic law enforcement service to any
requesting municipality that meets certain criteria. Un-
der this plan, 46 towns ranging in population from 1,000
to 17,000 receive law enforcement service.”®* The pro-
gram is limited by legislation to 46 towns for budgetary
reasons.

The State police have full law enforcement jurisdic-
tion 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 for by the State
police. **  The sheriff does not perform any law en-

oL, a complete description of the method utilized in determining the cost

e ontract law enforcement program in Los Angeles County, see app. E.

3 \ilnch.onal Consolidation of Local Government,”” Final report of the as-
Dterim committee on municipal and county government (Sacramento: As-

; N%“]%m State of California; assembly interim committee reports 1957-59,

iy 00 20), p. 26.

Anterview with Jack D. Wickware, assistant counsel, League of California

% May 17, 1966.

Richard D. Yerby, “The Police Function,” in Beatrice Dinerman, Ross

g and Richard D. Yerby, “Metropolitan Services: Studies of Allocation in

a Federated Organization” (Los Angeles: University of California, Bureau of
Governmental Research, 1961), p. 99.

133 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 Local Governmental Services
Commission, ed. Leverett S. Lyon (Chicago: University of Chicago Press, 1957),
pp. 276-278.

134 Letter from Leo J. Mulcahy, commissioner, Connecticut Department of State
Police, June 1, 1966.

135 1bid.
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forcement functions in Connecticut and, in fact, county
government has been eliminated. Because of these two
factors, the State police have become more involved in
local law enforcement than have similar agencies in other
States.

Any town, or two or more towns (up to the total of
46), lacking 2 police department, may contract for a
resident trooper. Towns receiving such service jointly
must share equitably in the total cost of the program.
Appropriate cOsts of the program are determined by the
State police commissioner and approved by the State com-
missioner of finance and control. Contracts are for a 2-
year period and are subject to review by the State attorney
general. Under the current arrangement, the State pays
40 percent of the cost of a program and the contracting
town 60 percent. The State police commissioner exer-
cises supervisory control over the resident troopers.'*’

Fach contract provides for only a single resident
trooper, which often does not give adequate police protec-
tion, especially when an emergency may remove the
trooper from routine duties. In addition, because only
one trooper is provided, the community does not receive
24-hour police protection. A State police substation in
the immediate area will send occasional patrols through
an area when the resident trooper is not on duty, but this
is only a partial answer to providing complete protection
around the clock.

As the name of the 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 ap-

prove the appointments to their respective communities.
For budgetary purposes, resident troopers are maintained
in a category separate from regular State police personnel,
although selection and training standards are the same for
both groups.

All towns which have resident troopers have locally
elected constables, but, although they have police powers,
they have not provided effective law enforcement. Nor-
mally, they engage in providing school crossing services
and related activities. Some communities have arranged
to have the local constables under the day-to-day super-
vision of the resident trooper who directs their activities
and training. Such arrangements, however, are not con-
sidered part of the contract, and the State does not assist

in financing a constable program.

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 con-
tract for services from other governmental jurisdictions.
As later noted in the section on “Obstacles to Coordina-
tion and Consolidation,” legal authority to contract is
found in nearly every State (although some provisions are

1ot so broad as others) or is more easily attained than are
other methods of attaining consolidations.

136 Connecticut General Statutes, sec. 20-5 (1958) .

137 John C. Bollens, “Special District Governments in the United States” (Ber-
keley and Los Angeles: University of California Press, 1967) , p- 68-

138 Max A. Pock, ““‘Are Metropolitan Police Districts Legally Feasible?”” ‘‘Jour-
nal of Public Law,” 12: 313-336, 317-318, 1963.

General conclusions are:

] Contract law enforcement programs can be effectiy
without altering existing governmental structu; %
O Any level of government can provide contract %
enforcement services to other governments. 3
(] A contract program can be effectively utilized
meet law enforcement needs in staff, auxiliary, ang
certain field services; it also can accomplish o
plete consolidation of all law enforcement activiti
[ Costs of a contract program of law enforcem
can be distributed equitably among participants ang
need not work to the disadvantage of nonpa i
pants.
] No contract law enforcement program can be effer
tive if it is based upon arbitrary standards relati
to the allocation of personnel and equipmen
Each contracting jurisdiction should determine
conjunction with the contractor, the actual need’s
the jurisdiction, and the allocation of personnel 2
equipment should be based upon this analysis.
O Contract programs are limited and voluntary 2
do not necessarily cover areas that are contiguo

POLICE SPECIAL DISTRICTS

Special districts for law enforcement are rare-—no mo;
than 9 among the more than 18,000 special districts '
the United States. Although most States have enactes
legislation authorizing many types of special districts,
thorizations for police districts also are fairly rare*
the same time, one authority notes that a most persuasi
argument for adoption of special police districts is the fa

that permissive legislation for such districts requires onl
a modicum of legal change.'® ‘

Advantages and Disadvantages. The chief advanta
of police special districts may be briefly summa i
First, district boundaries can be drawn to correspon
with the most logical areas for providing police servic
and without regard to existing governmental boundz
Second, police special districts can be free of immeciate
local political influence in their day-to-day activitie!

Third, police districts are legally feasible without need for
139

significant legislative or constitutional change.
In general, special districts do not represent a reor
ganization of government but, rather, the creation O
new single-purpose unit to furnish a service which,
some reason, existing local units are not providing ade-
quately. Functional specialists and other groups con-
cerned about the performance of existing governments
frequently seek to separate the functions in which
are particularly interested and have them perform
special districts. It seems easier to establish a SP€
district than to reform the existing unit.**’ ,
Special districts normally are financed in two generas
ways: through user charges and through property
assessments. The first method does not lend itself ©
police services as it does, for example, to sEWEL and w2
services. The second method places the district in direct
competition with units of general local govemment for
139 Max A. Pock, «Consolidating Police Functions in Metropolitan Areas” l%

Arbor: University of Michigan Law School, Legislative Research Centers

«The Problen ‘

40.
140 Advisory Commission on Imer-Govemmental Relations, it 1 |
Commissio®

Special Districts in American Government”” (Washington : Advisory
lmer-Govemmemal Relations, 1964) , p. 74-



taxes. Although in most instances special dis-
. 1% levies are small in comparison to those of general
¢ of local government, their _corpbined irppact can be
ficant. Overlapping of districts levying property
t.is not unusual as there is no limit on the number of
o] districts that may tax a given piece of property.14*
. special districts may increase the total cost of gov-
ental services unduly because of a duplication of ad-
Btrative costs.’*?
rincipal criticism of .special districts is that they
E function largely unnoticed and uncontrolled by the
It is much easier for citizens to focus their atten-
fon units of general government than on special
kts. The multiplicity of special districts often pre-
E the citizen from knowing exactly what is going on
b community. The programs of many districts ap-
ito be completely independent from and uncoordi-
with similar programs of general government.!*?
e lack of visibility and public awareness strongly
kts that law enforcement is a function which should
pe performed by an independent special district.
hature of law enforcement makes empathy with the
o desirable, and such a relationship normally cannot
jveloped through a special district.

FACLES TO COORDINATION AND
SOLIDATION

stacles to the coordination or consolidation of the
 services of different jurisdictions are similar to the
brs faced in restructuring and relocating other func-
of local government. They tend to be among the
fformidable for the police, principally because police
je is generally among the most local of govern-
Al services and because even the smallest local gov-
ental jurisdictions like to believe that they can
e at least minimal needed police service. Often,
and social pressures linked to the desire for local
ernment, rather than legal restrictions, offer the
gnificant barriers to the coordination and con-
Hon of police services. But it is important for all
dctions to be aware of any legal obstacles to coordi-
B or consolidation which may exist.

L OBSTACLES—CONSTITUTIONAL AND STATUTORY

ppome States, existing statute law authorizing local
Blon of police services, combined with doctrines of
B construction” of municipal powers, may impede
fary establishment of formal collaborative arrange-
- among local units, unless legislation is adopted
fically authorizing such arrangements. But this
Pm will lessen as an ever increasing number of States
Egeneral “joint exercise of powers” legislation in ac-
ce with recommendations by the Council of State
nments and the U.S. Advisory Commission on In-
Bvernmental Relations, as is described later.

e where statutes clearly authorize voluntary collab-
M, or establish metropolitan agencies or otherwise
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clearly encourage required consolidation or joint admin-
istration of traditionally local police service, it is con-
ceivable that constitutional difficulties will materialize
in some States. Such statutes may, in a relatively small
number of States, be subject to plausible challenge under
various constitutional provisions. The basis for such chal-
lenges include: (1) “Home rule” provisions purporting
to grant the several municipal electorates a range of in-
violate control over the structure and/or power of local
government; (2) prohibitions against enactment by the
legislature of “local” or “special” acts; (3) prohibitions
against the establishment of “special commissions” to per-
form “muncipal” functions; or (4) prohibitions against
diversion of municipal assets.

To note that plausible challenges can be raised, how-
ever, is neither evidence nor proof that courts will ulti-
mately sustain them. In fact, there is a clear trend on the
part of State courts dealing with the four classes of con-
stitutional matters shown above to prevent them from
interfering with metropolitan reorganization. Never-
theless, it is suggested that in those States where constitu-
tional prohibitions would not permit the improvement of
local law enforcement through coordination and consoli-
dation, that such restrictions be removed through con-
stitutional amendment.

Since the laws relating to home rule vary significantly
among the States, it is essential that each jurisdiction
examine local constitutional and statutory provisions and
court decisions to determine what legal obstacles, if any,
may exist to coordination and consolidation of police
service. There are several texts notably helpful to the
scholar, lawyer, public official, or study group who seeks
definitive information pertaining to the legal obstacles
and means for surmounting them.14*

Joint Exercise of Powers. The augmenting of coordi-
nation and consolidation of services between or among
governmental jurisdictions may be accomplished through
intergovernmental agreements. Such agreements open
the way to joint efforts and to transfers of responsibilities
for the performance of governmental functions.

Objections to Intergovernmental Agreements. It may
be argued that intergovernmental agreements tend to im-
pede more comprehensive reorganization by ameliorating
current dissatisfaction with a particular condition which
in the long run could be dealt with more effectively
through governmental reorganization*® It is difficult
to counter the argument that comprehensive reorganiza-
tion is the more logical solution to providing better, more
efficient local government. It is incumbent upon govern-
ments, however, to provide the best possible services
within the legal and political frameworks 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 problem:s.

Counties and municipalities as legal creatures of the
State have limited powers, even under home-rule pro-
visions. Express statutory authority is therefore neces-

8t pp. 34-37.

fat p. 75,

RT3, note 137 at pp. 252-256.

e include : Advisory Commission on Inter-Governmental Relations, ‘“State

°“lh1nd Statutory Restrictions Upon the Structural, Functional, and
owers of Local Government” (Washington: Advisory Commission on

p¥ernmental Relations, 1962), 80 pages; Charles S. Rhyne, “Municipal Law’’

®ton: National Institute of Municipal Law Officers, 1957), 1,125 pages;
- Winters,

“‘State Constitutional Limitations on Solutions of Metropolitan

Area Problems” (Ann Arbor: University of Michigan Law School, Legislative
Research Center, 1961), 169 pages; Max A. Pock, ‘“‘Consolidating Police Functions
in Metropolitan Areas’’ (Ann Arbor: University of Michigan Law School, Legisla-
tive Research Center, 1962), 51 pages; and ‘‘The Book of the States, 1966-67"*
(Chicago: Council of State Governments, 1966), 584 pages.

145 For a more complete discussion of the objections to interlocal agreements,
see: Advisory Commission on Inter-Governmental Relations, ‘‘Alternative Ap-
proaches to Gover 1 R ization in Metropolitan Area” (Washington:
Advisory Commission on Inter-Governmental Relations, 1962), pp. 29-32.
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sary for functional consolidation or joint action through
intergovernmental contracts. More than half of the
States have now adopted legislation which permits inter-
governmental 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. Conse-
quently, a humber of States have many uncoordinated
statutes pertaining to specific problems and areas. Critics
are correct in identifying this type of interjurisdictional
authorization as stopgap solutions that do not go to the
basic issue of govemmental 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 Act 46 allows any designated public agency 147 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. This act is as brief as it
is broad in scope and serves as one of the most effective
vehicles for interlocal cooperation in the United States.
Experience in Los Angeles County offers abundant
evidence.

Early in this century, Los Angeles County entered into
contractual arrangements with a few cities located within
the county to assume tax assessment and collection re-
sponsibilities 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 law for the intergovemmental 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 (1) allow the continuance of privileges and immuni-
ties, workmen’s compensation, and other benefits of em-
ployees 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 pow-
ers as the right to enter into contracts, employ personnel,
acquire, construct, maintain, manage, or operate build-
ings, 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 provid-
ing an areawide forum for discussion of common prob-
lems encompassing a nine-county area around San Fran-
cisco, was formed under the aegis of this act, and contract
programs for services by a number of California counties
to other jurisdictions fall within its scope.*®

The implications of this act for law enforcement are
considerable, and several programs have been worked out

146 32A Cal. Govt. Code, secs. 6500-6514.
147 The broad concept of a public agency in this act includes the Federal
Government or any Federal department or agency, the State of California, an
adjoining State or any State department or agency, a county, city, public corpora-
tion, or public district of California or any adjoining State.

148 Interestingly, the legal authority upon which the so-called Lakewood plan
was formed in Los Angeles County is the State constitution (art. XL, sec. 1.5),

under it. A prime example is the police info f
network (PIN) operated by Alameda County fog
and county governments in the San Francisco Bay4

Alameda County provides a police records centy
county and municipal governments in the bay area y
eventually will house all warrants and other police rey
on a regional basis. Similar programs for other ped
of the State are being studied. Other possibilities 1
the act would be the joint operation by the State o
ties, and municipalities of detention facilities, crimeg

oratories, training schools, and related programs.

Other Joint Powers Acts. Unfortunately, the
powers legislation of other States generally is not so b
as that of California. Connecticut, for exampleg
legislation on interlocal agreements that permits '
types of joint action by public agencies, but the cog
of a public agency is not so broad as that of Califq
and areas for agreements are also limited.**® In th
enforcement field, only radio communication systemy
be operated under interlocal agreements. :
Tennessee authorizes an unrestricted range of k-
Jocal agreements, but limits them geographically; ;
contiguous counties and municipalities within the §
county may enter into agreements to provide for the !
operation of functions and services.
Enabling legislation for interlocal agreements
restrictive in nature is not an effective means of fos e
interlocal cooperation. Broad and all-encomps
Jegislation is needed. ;
The Council of State Governments proposed a
interlocal or joint exercise of powers act in its “Sugg
State Legislation Program for 19577 (A complete’
of the model act can be found in appendix F.)
model suggests provisions for States that wish to i |
legislation or revise existing acts. Under the modi
State will authorize joint or cooperative activities .
general basis, which allows the local governmental
to decide what functions they wish to contract for
perform in concert. The act does not suggest that’
powers be granted to Jocalities but encompasses |
existing powers. The model act would also permit 2
ments between jurisdictions located in more than
State. Most existing legislation does not provide
agreements across State lines, but patterns of popula!
frequently would make such agreements advantage§
An act similar in scope and content to the model
should be adopted by all States to further intergov:
mental activities. At present, at Jeast six States (Ind
Kentucky, Maine, Nebraska, Utah, and Virginia) M
adopted the model act in substance. The Califof
Joint Exercise of Powers Act is even more permissive
the model act.

Interlocal Agreements Across State Lines. A quest
has been raised whether States can authorize agreemég
for interlocal cooperation across State lines because
are assumed by some to be interstate agreements:
compacts requiring consent of the U.S. Congress
the Federal Constitution. While this question

which authorizes charter counties to provide contract services, if so stated i:i
charter. No one questions the fact, however, that the Joint Exercise of l:
Act encompasses the contract services program. See: Jack M. Merelman,
Machinery for Providing Services,”” in ‘‘County Government 1963, Proc
sixth Biennial County Government Institute” (Sacramento: Sllp“'.
Association of California, 1963), p- 7

149 Conn. Glu. Stat. secs. 7-339a—7-3391 (1966 Rev.).



b een settled through court decisions, it may be argued
b1at because the powers exercised by local governments
e under jurisdiction of the States, not the Federal
lrovernment, it is within their power to authorize inter-
L.tate cooperation at the local level.’ Because some legal
Lioubt still exists, however, it seems appropriate that the
iAdvisory Commission on Inter-Governmental Relations
review the problem and make appropriate suggestions to
klarify these questions.

b THER OBSTACLES

Relinquishment of Responsibility. Another argument
bade against coordinating or consolidating law enforce-
fient services is that no government should allow another
b assume responsibilities it will not undertake itself.
briminal activities, however, are not confined within
plitical boundaries, but spill over into other govern-
fiental jurisdictions, and single jurisdictions, therefore,
innot adequately repress them. The objection that no
pvernment should allow another government to provide
service that it cannot itself provide fails to acknowledge
fact that not every governmental jurisdiction is
ancially or otherwise capable of providing compre-
knsive services.
i Governments have a basic responsibility to provide
peded services for their constituents. If it is beyond the
jility of an individual jurisdiction to provide adequate
fsic services, there are three alternatives: (1) Abolish
jurisdiction and make some other jurisdiction re-
pnsible for the services; (2) continue inadequate serv-
bs; and (3) seek, through joint action, to meet its local
kponsibilities more adequately. The first choice usually
ot feasible politically. The second choice invites an
ease in criminal activity and direct action by a higher
bel of government to protect the public security. The
Bt alternative is the third, the initiation of joint pro-
fms with other governmental jurisdictions. Such ac-
In is not a rejection or relinquishment of responsibilities
, rather the recognition that certain problems require
purces beyond the capacity of a particular jurisdiction.

ficulties in Achieving Local Government Reorganiza-
A Comprehensive reorganization has been a usual
jl of reformers in trying to restructure local govern-
ts for the provision of more adequate services.
tical and other obstacles to comprehensive reorganiza-
of local government, especially in metropolitan areas,
, however, formidable. The failure of most such at-
Ipts is well documented; ™! the principal successes
fhe United States, in Nashville-Davidson County and
fle County have also been treated in depth else-
re.!> Tt is sufficient here merely to note what types
bstacles will be met.

the Advisory Commission on Inter-Governmental
ruons suggests some of the difficulties in. its report on
mpts at government reorganization in 18 of the
on’s standard metropolitan statistical areas: %
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0O Proposals for governmental reorganization in metro-
politan areas have faced a largely apathetic public.

0J Reorganization efforts should not be undertaken
lightly, but with full recognition of obstacles to their
success.

O Any consequential local government reorganization
in a metropolitan area will inevitably involve
“political” issues.

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

0] 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 gov-
ernment in metropolitan areas faces many hazards. The
success of such an endeavor is related directly to the de-
gree of local consensus that has been achieved and, most
particularly, to the degree of consensus reached by the
political leadership.

Robert C. Wood, now Undersecretary of the U.S.
Department of Housing and Urban Developments, has
noted that the political leadership of a metropolitan area
must be involved in the decisions regarding the functional
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, al-
though these objectives were honored in passing.” 15
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
prerogatives in return for only increased administrative
benefits.

It is imperative that questions regarding representation
and political influence be met before programs of co-
ordination and consolidation of local government activi-
ties can be adopted. Especially in the area of law en-
forcement, where so much local control is being exercised,
such programs must enlist the agreement of the political
leadership of the governments involved.

Councils of Governments. A device that holds some
promise of lessening the impact of political obstacles to
consolidation and coordination is the council of govern-
ments. A council of governments is a voluntary' associa-
tion of governments, usually county and municipal, which
attempts to solve areawide problems on a common basis.
Currently, eight such councils exist, and the ninth is in the
planning stages.1*®

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

ohn M. Winters, “Interstate Metropolitan Areas” (Ann Arbor: University
; lgan Law School, Legislative Research Center, 1962), pp. 85-95.
°: Gover_nment Affairs Foundation, Inc., ‘“‘Metropolitan Surveys: A Digest’
. ,l”ubhc Administration Service, 1958) ; James A. Norton, “The Metro
ce” (Cleveland: The Press of Western Reserve University, 1963); and
in lﬂc‘.t, Paul G. Steinbicker, and George D. Wendel, “‘Metropolitan
A Est. Louis” (New York: Holt, Rinehart, and Winston, 1961) .
Y .dwar.d Sofen. ‘‘The Miami Metropolitan Experiment’’ (Bloomington :
niversity Press, 1963) ; and David A. Booth, ‘“‘Metropolitics: The Nash-
'Olidanon” (East Lansing: Michigan State University, Institute for
ty Development and Services, 1963).
b 2ory Commission on Inter-Governm
tactions to Gor 1 R i

ental Relations, ‘‘Factors Affecting
ion in Metropolitan Areas” (Wash-

v

ington: Advisory Commission on Inter-Governmental Relations, 1962), pp. 24-33.

154 Robert C. Wood, ‘“‘A Division of Powers in Metropolitan Areas,” in ‘Area
and Power: A Theory of Local Government,”” ed. Arthur Maass (Glencoe, Ill.:
The Free Press, 1959), p. 60.

155 The eight existing councils of government are: ABAG, San Francisco area;
New York Metropolitan Regional Council, New York City area; Metropolitan
Atlanta Council of Local Governments, Atlanta area; Metropolitan Washington
Council of Governments, District of Columbia area; Mid-Willamette Council of
Governments, Salem, Oreg., area; Puget Sound Gov 1 Confe S 1
area; Regional Conference of Elected Officials, Philadelphia area; Southern Cali-
fornia iation of Gov Los Angeles area; and East-West Gateway
Coordinating Council, St. Louis area. A npinth council is now being formed in the
Detroit metropolitan ares.
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area. It has been described as a “comprehensive, mul- one of the strengths of ABAG is its interest in prese ‘
tiple, but limited purpose, regionally based institution for local government. Thus, a council of governments
developing cooperative, coordinated approaches to area- also allay some of the fears of home rule advocates

wide problems.” **° A significant factor is that ABAG
f its member Economic Obstacles. Any program of coordinated

is an association of the political leaders o
consolidated services in law enforcement (or any of

jurisdictions. Organized under the California Joint Ex-

ercise of Powers Act, ABAG is capable of bringing governmental activity) must be concerned with finang}

de problems because it is As noted, one impediment to the participation of ;
3

authority to bear upon areawi
social-ranking communities in joint ventures is the fes

politically viable, representative of the local government
in the area, and also because it is concerned with main- increased costs. ngher-ranking communities may
i 157 to provide even more law enforcement service thag

taining effective local government institutions.
While ABAG has not been directly concerned with the  really needed—because it is considered a public ameg
coordination or consolidation of law enforcement service, Also, no central city wants to be in the position of fing

other councils of government have been.® The Metro- ing a joint program for the benefit of suburban comns}
politan Washington Council of Governments has prepared  ties. Fach of these situations, then, poses problemy

a detailed study for a computer-based regional law en- costs. 2
forcement records system which will encompass the For example, suburban areas in the Chicago me i
District of Columbia, several Virginia and Maryland  tan area have approximately 49 percent of all assed
counties, and the city of Alexandria.'® The Metropoli-  property valuation and the city of Chicago and
tan Atlanta Council of Local Governments took the lead County have the remaining 51 percent. The subug

Police), the areas, however, are not paying anything approaching

in establishing Metropol (the Metropolitan
areawide police unit which provides communications, percent of the total law enforcement €Xpenses ind
s metropolitan region under the current fragmented

training, and investigative services to 2 six-county area.’

In all, five of the eight existing councils of government  tem. A metropolitan police force, financed by prop
have some concern with law enforcement activities.® taxation, would call for increased taxes in the subj
A council of governments, with a committee on Jaw unless Cook County and the city of Chicago absq
enforcement, can be an effective vehicle in metropolitan the increased costs. Suburbs would not view a redd
areas for promoting consolidation or cooperation in law bution of the tax burden favorably,'®® even if more
enforcement activities. Four of the councils are now en- fective law enforcement resulted. This points to a
gaged in negotiating cooperative agreements among mern- difficulty in coordinating or consolidating law enfof
ber units, and three also mediate disputes. All of the ment services—cost of any such program must be dis§

councils have been active on an 1 formal basis in pro- uted on an equitable basis.
Several techniques have been devised to redistrif

moting interjurisdictional agreements.“"2 It is a simple
rt of a council’s ~costs for services, including special service districts, §

step to include law enforcement as pa

total program. ordinate service districts, contractual agreements Ca#

Because these councils of government are comprised ~ for specified payments for services rendered, and relg
approaches. Fach of these techniques has its individ

ly of the political Jeaders of the member jurisdic-
tions, the political obstacles to coordinated or consolidated problems with regard to equitable distribution of cg

programs are not $0 great as when the development of but each provides partial answers to the dilemma.
such programs originates with the day-to-day administra-  fice it to say at this point that it is as important to pro
tors. It would appear that the problem of political rep- for the proper distribution of costs as it is to include
resentation and influence suggested by Undersecretary political leadership in any joint program of coordinaté
Wood can be met through such an association.  As noted, consolidated law enforcement services. 3

primari

15 Randy H. Hamilton, «ABAG Appraised: A Quinquennial Review of Voluntary 161 Cjtizens Research Council of Michigan, «Research Brief on Staff
Regional Cooperative ‘Action Through the ‘Association of Bay Area Governments.” and Programs of Councils of Government’’ (Detroit: Citizens Research Co
(Berkeley, Calif.: Institute for Local Self Government, 1965), pp- 5-6- Michigan, 1966) , p- 11.
167 |d. at pp. 55-56. 162 Id. at p. 9- ;
168 fnterview with Warren Schmid, executive director, ABAG, May 18, 1966. 163 Gilbert Y. Steiner, «Metropolitan Government and the Real Worldss
1 Law Enforcement Systems De- Case of Chicago” (Chicago: Loyola University, Center for Research in
Government, 1966), pp- 12-14.

169 Systems Science Corporation, “A Regiona
ashington Council of Governments

sign,” a study prepared for the Metropolitan w
(Bloomington, Ind.: Systems Science Corporation, 1966) -
100 «“Metropol : Working Together for Better Taw Enforcement,” “Georgia Mu-

nicipal Journal,” September 1965, pp. 8-11.
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APPENDIXES

AIL CONTRACT AGREEMENT, CITY OF OAKLAND AND
\{ AMEDA COUNTY, CALIF.

>OLICE COOPERATION AGREEMENT, CITIES OF ALLEN-
TOWN, BETHLEHEM, AND EASTON, PA.

(UMBER OF FULL-TIME AND PART-TIME POLICE OFFI-
RS IN COOK COUNTY, ILL. (EXCLUDING CHICAGO)

. ARGUMENTS FOR AND AGAINST UNIFICATION OF THE 13

POLICE DEPARTMENTS IN THE METROPOLITAN TORONTO
AREA INTO A METROPOLITAN POLICE DEPARTMENT

. METHOD OF DETERMINING COST FOR CONTRACT LAW

ENFORCEMENT SERVICES IN LOS ANGELES COUNTY

. INTERLOCAL COOPERATION ACT

Appendix A

I CONTRACT AGREEMENT—
'y OF OAKLAND AND ALAMEDA COUNTY

his agreement, made and entered into this __ day
; , 1960, by and between the City of Oakland,
unicipal corporation organized and existing under
by virtue of the laws of the State of California,
einafter called “City,” and the County of Alameda,
olitical subdivision of the State of California, acting

nd through its board of supervisors, hereinafter called
#

Vhereas, each of the parties hereto now owns and
ntains jail facilities; and

Nhereas, pursuant to section 4004.5 of the Penal Code
the State of California, City and County may enter
y an agreement, through their respective legislative
s, whereby City shall furnish jail facilities for
nty prisoners upon such terms as may be mutually
eed upon; and

Vhereas, it is considered necessary and desirable and
the public interest that the County and the City exer-
 the rights and privileges afforded by said section.
Now, therefore, it is mutually agreed by and between
ity and the County as follows:

The jail facilities owned and maintained by the City
- are hereby made available and furnished for holding
- prisoners held for examination, held for trial, or
- held subsequent to sentencing until transported to
~ other facilities.

2. The reimbursement for costs of maintaining prison-
~ ers in the parties respective jail facilities shall be
- computed and paid as herein provided, to wit:

(a) For each person sentenced and transported
to the County owned and maintained jail
facilities a rate of $3.11 per day; however,

said rate may be modified as provided in (¢)
of this paragraph, provided that any such
payment shall be made solely for such persons
as have only been charged with, and found
guilty of, violations of city ordinances or city
charter provisions.

(b) For each person sentenced and transported
to the City owned and maintained jail fa-
cility a rate of $3.11 per day; however, said
rate may be modified as provided in (¢) of
this paragraph, provided that no such pay-
ment shall be made for prisoners charged only
with the violation of city ordinances or city
charter provisions. '

(¢) The parties further agree that the rate es-
tablished in (a) above may be adjusted
annually based on costs of operation of said
County jail facility and set by resolution of
the Board of Supervisors adopted before the
first of May and effective on the first of July
of each year, and that the rate for prisoners
maintained by City, as provided in (b) above,
shall increase or decrease automatically to
equal the rate when set by County’s Board of
Supervisors by resolution.

3. 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 24-hour period
from midnight to midnight, or any fraction thereof,
that a prisoner is held in the jail facilities: except
that such term shall not include, nor shall charge
be made for, any fractional period of time the pris-
oner is held upon the date of his discharge from the
jail facilities.

4. 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
examination, medical services, or hospital care, City
shall reimburse County at the rate per day fixed by
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the Board of Supervisors of County together with
the additional cost of necessary guards and for the
safekeeping of such prisoners.

5 The amounts due under this agreement by the
County to the City, and by the City to the County,
shall be due and payable 30 days from and after the
receipt of itemized invoices by each party to this
agreement for services rendered to it by the other.

6. This agreement shall be in force from and after the
first day of July 1960, and may be modified or ter-
minated at any time by mutual consent of the parties.
Either party may terminate by giving notice to the

Appendix B

POLICE COOPERATION AGREEMENT—CITIES
OF ALLENTOWN, BETHLEHEM, AND EASTON,

PA.

Whereas, increasing population and an increasing
number of common problems have tended to obliterate
municipal boundaries in the enforcement of laws of the
Commonwealth of Pennsylvania in the Lehigh Valley;
and

Whereas, there is an urgent need for uniformity and
continuity in the enforcement of such laws in the Lehigh
Valley; and

Whereas, cooperation among adjoining cities in the
exercise and performance of their governmental powers,
duties, and functions is authorized by the Act of Pennsyl-
vania Assembly of 1959, September 29, Public Law 990,
as amended (53 P.S. 472 et seq.) -

This Agreement executed by the cities of Allentown,
Bethlehem, and Easton.

WITNESSETH

1. Each of the parties intends to be legally bound by the
terms of this Agreement and has executed the Agree-
ment in accordance with authority conferred by
Ordinance or Resolution duly enacted by its city
council.

9. The mayor of each municipality shall swear in the
police officers below the rank of sergeant of the other
two municipalities as auxiliary policemen of his
municipality.

bimn Gradiobim ol o oy ot ot by

and a political subdivision of the State of California,

3. In the event of emergency, the mayor of the munici

4. Personnel and equipment from any municipality 2 ¥

5. At periodic intervals, compensation on the basis of

in sextuple as of the day of

ATTEST!:
ATTEST:

ATTEST:

other party in writing of its intention so to do
Jeast 2 months prior to the end of the fiscal year
which it is so terminated.

at
in

GITYOF .

BY

CouNTY OF ALAMEDA, a body politic and corporate

BY

(Chairman of the Board of Supervisors)

pality affected may call on the mayors of the othe;
two municipalities for the services as auxiliary po ical
men of such number of personnel and such equip-
ment 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 p
sonnel as auxiliary policemen and such equipment a
in his judgment may be released for such purpose.

signed on such an emergency call shall be subject to
recall by the mayor of that municipality. 3

payroll cost of personnel supplied and fair rental for
equipment supplied shall be mutually determined

In Witness Whereof, this Agreement has been executed

CITY OF ALLEN TOWN

BY

(City Clerk) (Mayor)

CITY OF BETHLEHEM!:

BY

(City Controller) (Mayor)

CITY OF EASTON:

BY

((-:ity Clerk) (Mayor)
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Number of Full-time and Part-time Police Officers in Cook County, Ill. (Excluding Chicago) 1966
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Municipality

Estimated Cook County Estimated Cock County
population Grand population Grand
(in thou- total Municipality (in thou- total
sands) Full-time | Part-time sands) Full-time | Part-time
officers officers officers officers
................ 8.5 7 4 I1 || Magkh8m. .. .o- _meaca-osnanelotas 17 13 3 16
________ 42.5 40 0 40 || Matteson__ 4 5 1 6
________ 6.5 15 14 29 || Maywood.. 29 40 10 50
........ 2.5 7 6 13 || McCook- . 0.5 12 3 15
__________ 2.3 3 3 6 || Melrose Park. 25 36 20 56
__________ .75 15 0 15 || Midlothian.____ 14 10 8 18
........ 22.8 24 15 39 || Mount Prospect. 31 28 0 28
__________ 7 7 8 15 iles....____ 29.5 43 0 43
.......... 25 17 4 21 || Norridge. . 17 10 0 10
.......... 9.5 8 11 19 || Northbrook 19 23 0 23
.......... 9.6 18 6 24 || Northfield. e RS B 5 14 0 14
__________ 23 23 0 23 || Northlake. . 16 20 5 25
.......... 3 3 3 6 || North Riversid 3k 8.5 16 8 24
__________ 30 23 8 31 || Oak Forest.__ 11 6 15 21
.......... 22 20 0 20 || Oak Lawn. 534 49 49 0 49
________ 40 55 0 55 63 76 0 76
...... 8.2 8 10 18 2.5 3 7 10
...... 70 98 0 98 4.5 4 8 12
.................. 176 0 176 5.3 3 12 15
...... 5 2 11 13 3 1 10 11
______ 3 8 0 8 32 21 0 21
50.7 55 0 55 40 40 0 40
3.2 0 12 12 4.2 7 13 20
2.5 14 8 22 || POSBN.-o-t ittt asaes 4.5 3 8 11
4.7 5 4 9 || Richton Park._______________________. 1 0 ¥ 7
13.5 21 5 26 || Riverdale...._______________________. 13.6 12 0 12
24 21 0 21 || River Forest_____._______________.___ 12.6 25 0 25
80 127 0 127 || River Grove. ... . ______________.... 10 11 0 11
25 26 23 49, || ‘Riverside: ~. 122 LIRS & s 10 15 0 15
15 23 0 23 |1 RODDINS e res o 38 Dt abm oy D dae 7.5 10 10 20
22 27 12 39 || Rolling Meadows_ _ ___._______________ 15 14 5 19
...... 11 18 0 18 || Sauk Village. _ . 6 3 7 10
........ 24 29 0 29 || Schaumburg. 7 7 15 22
.......... 3.5 2 5 7 || Schiller Park. 4 10 11 20 31
.......... 6.6 3 10 13 || Skokie. . ...._.______ o 69 117 0 117
........ 33 26 15 41 || South Chicago Heights_ AE 5.5 4 7 11
________ 9.5 9 12 21 || South Holland _________ 18.5 11 10 21
.............. 9 7 12 19 || Stickney__.__ 7 9 10 19
.............. 8 3 14 17 || Stone Park. 4.5 12 2 14
______________ 12 24 10 34 || Summit.__ 10.3 12 13 25
______________ 17.5 14 0 14 || Thornton_ ... 3.9 1 14 15
.............. 7.6 1 26 27 || Tinley Park_. 8.7 8 5 13
.............. 17.8 16 0 16 || Villa Park_ .. 25.4 26 0 26
.............. 5.5 2 10 12 || Westchester._. 22 20 6 26
............ 3 11 0 11 || Wheeling.___ 3 12.5 15 0 15
............ 17.5 29 0 29 || Wilmette____ e 32 32 0 32
............ 17 24 0 24 || Winnetka____ 2 13.4 27 0 27
.......... 22 15 26 41 (| Worth______ . 10.3 8 8 16
__________ 14 24 0 24

11 14 14 28 [ | TS S O 2,060 591 2,651
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Appendix D

ARGUMENTS FOR AND AGAINST UNIFICATION
OF THE 13 POLICE DEPARTMENTS IN THE
METROPOLITAN TORONTO AREA INTO A
METROPOLITAN POLICE DEPARTMENT *

ARGUMENTS AGAINST!

1. Police administration would be removed from the
close contact with the residents of local municipality.

2. The local police force has a much better appreciation
of local problems, and the means whereby they may
be solved.

3. The present arrangements are satisfactory and ade-
quate.

4. Police protection in the suburban municipalities is not
less sufficient than in the city of Toronto.

5 The concentration of all calls through one communi-
cation center would result in the “jamming” of such
center with consequent delays.

6. 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.

8. Transfers of personnel to distant divisions would
result in hardship for such personnel due to exces-
sive traveling.

9. Tt would be too difficult to unify police services of the

entire area in one operation and if the proposal is
considered at all it should be done by degree.

ARGUMENTS FOR!:

1. Duplication of police services would be eliminated.

2. A central communications department would remove
costly delays which now exist in emergency and crit-
ical situations where speed is an important factor in
apprehending an offender.

3. A properly equipped crime laboratory could be esty
lished which would provide expert witnesseg 1
court actions. ’

4. A proper system of centralized records of offen k
would be available to the entire area and elimi :
delays involved in searches of several police files.

5. Uniform control of traffic would result from directie
received from a central traffic bureau. y

6. Specialized bureaus could be established which wo
operate over the entire metropolitan area and relez
personnel for the very important and too often y
glected duties of foot patrol. -

7. The entire metropolitan area would have the bene
of central (a) morality branch, (b) traffic brang
(c) criminal investigation branch, (d) crimi
identification branch, (e) training school, and (

transportation of prisoners.

8. Substantial savings to the taxpayer through cetl
control of purchasing would result.

9. Policing the metropolitan area would be more ef
cient, and the costs of such policing would °
equalized over the various municipalities. ‘

10. A unified police force would provide better contr
over those criminals who operate as receivers a1
disposers of stolen goods by making it possible to D1
vide adequate surveillance of such persons.

11. The number of unsolved crimes in the metropo
area indicates that a change in police organization
necessary. 3

12. Differences that presently exist in wage schedules |
police officers doing similar work in different mu
palities would be eliminated.

13. Local councils should no longer attempt to direct a
administer the activities of a local police force. =

14. Adequate finances would be available to -{
equip a unified force. ;

15. There would be one police commissioner who wou
administer the entire metropolitan area in an if
partial manner resulting in a uniform enforceme
of police regulations and the criminal code, free f
the possibility of local political interference.

16. Unification and modernization of police departt en
by the formation of a metropolitan police force wou
result in greater benefits to every municipality.

a Source: ‘“Report No. 1 of the Special Committee Re(garding) Unification of
the Police and Fire Departments in the Metropolitan Area: For Consideration by

the Council of the Municipality of Metropolitan Toronto” (Toronto: Municipall
of Metropolitan Toronto, Sept. 29, 1955), pp. 2-4. .
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Appendix E

 ;THOD OF DETERMINING COST FOR CON-
RACT LAW ENFORCEMENT SERVICES IN LOS
s NGELES COUNTY *#

: The basic unit of contract law enforcement service 1s
ke car on continuous around-the-clock duty in three 8-
our shifts—one 1-man shift and two 2-man shifts.

t The chargeable rate is based on the combined direct
bherating costs of four selected stations whose workloads
onsist mainly of providing law enforcement service to
fontract cities.

' The operating costs of these stations were determined
om the budget allocation records maintained by the
heriff’s department. From these costs, the following
temns were deducted:

k1. Cost of services applicable to other contracts such
. as prisoner maintenance, school safety officers, cross-
ing guards, etc.

¢ 2. Costs indicated by the sheriff as representing the nor-
mal 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
hind social security contributions and workmen’s compen-
Bation insurance, were allocated between one- and two-
fnan cars fielded by each of the stations as follows: station
Supervision was allocated on the basis of the salaries of
patrol deputies assigned to cars. Station support such
as detectives, clerical, desk sergeants, etc., were allocated

on the basis of number of one- and two-man car shifts
fielded in the ratio of 1 to 1.5, respectively. Services
and supplies costs were allocated on the basis of the ag-
gregate salary costs including supervision and support
previously distributed to the one- and two-man cars.

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 computation provides the basic cost per one-man
and two-man car shifts. In addition, auto expense 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-controller, county coun-
sel, purchasing agent, etc.) and expenditures from cen-
tralized service appropriations (utilities, telephone, insur-
ance, etc.) which are not charged to operating depart-
ments.

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.

The sheriff’s departmental and divisional administra-
tive overhead and central support services were not con-
sidered a chargeable cost in the computations made sub-
sequent to 1962. 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 are 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.

E 2 Los Angeles County sheriff’s department.

266-202 O - 67 - 9
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(d) In the event that the agreement does nog
lish a separate legal entity to conduct the 3
cooperative undertaking, the agreement shall, inJ
to items 1, 3, 4, 5, and 6 enumerated in subdi ;o
hereof, contain the following: >

Appendix F
INTERLOCAL COOPERATION ACT?

[Title should conform to State requirements.]
(Be it enacted, etc.)

Sgction 1. Purpose. It is the purpose of this act to
permit local governmental units to make the most efficient
use of their powers by enabling them to cooperate with
other localities on a basis of mutual advantage and there-
by to provide services and facilities in a manner and pur-
suant to forms of governmental organization that will
accord best with geographic, economic, population and
other factors influencing the needs and development of
local communities.

Sec. 2. Smort Trree. This act may be cited as the
Interlocal Cooperation Act.

Sgc. 3. PusLic AGENCY DEFINED. (a) For the pur-
poses of this act, the term “public agency” shall mean any
political subdivision [insert enumeration, if desired] of this
State; any agency of the State government or of the
United States; and any political subdivision of another
State.

(b) The term «“Gtate” shall mean a State of the United
States and the District of Columbia.

Sgc. 4. INTERLOCAL AGREEMENTS. (a) Any power
or powers, privileges or authority exercised or capable of
exercise by a public agency of this State may be exercised
and enjoyed jointly with any other public agency of this
State, and jointly with any public agency of any other
State or of the United States to the extent that the laws
of such other States or of the United States permit such
joint exercise or enjoyment. Any agency of the State
government when acting jointly with any public agency
may exercise and enjoy all of the powers, privileges, and
authority conferred by this act upon a public agency.

(b) Any two or more public agencies may enter into
agreements with one another for joint or cooperative ac-
tion pursuant to the provisions of this act. Appropriate
action by ordinance, resolution, or otherwise pursuant to
law of the governing bodies of the participating public
agencies shall be necessary before any such agreement
may enter into force.

(¢) Any such agreement shall specify the following:

1. Its duration.

9. The precise organization, composition, and nature
of any separate legal or administrative entity created
thereby together with the power delegated thereto,

provided such entity may be legally created.

. Its purpose or purposes.

The manner of financing the joint or cooperative

undertaking and of establishing and maintaining a

budget therj:for.

. The permissable method or methods to be employed
in accomplishing the partial or complete termina-
tion of the agreement and for disposing of property
upon such partial or complete termination.

6. Any other necessary and proper matters.

E 3
a Source: Council of State Governments, «“Suggested State Legislation Program

for 1957” (Chicago: Council of State Governmeants, October 1956), pp. 93-97.

1. Provision for an administrator or a jOint
responsible for administering the joint or 3
tive undertaking. In the case of a joint ]
public agencies party to the agreement s
represented. 3

9. The matter of acquiring, holding, and dispog
real and personal property used in the jo
cooperative undertaking. 1

(¢) No agreement made pursuant to this ac
relieve any public agency of any obligation or
bility imposed upon it by law except that to the
of actual and timely performance thereof by a joint}
or other legal or administrative entity created
agreement made hereunder; said performance =
offered in satisfaction of the obligation or respong

(f) Every agreement made hereunder shall, pg
and as a condition precedent to its entry into f of
submitted to the attorney general who shall detg
whether the agreement is in proper form and comg
with the laws of this State. The attorney gene
approve any agreement submitted to him her
unless he shall find that it does not meet the co ¢
set forth herein and shall detail in writing addreg
the governing bodies of the public agencies con
the specific respects in which the proposed agreemeg
to meet the requirements of law. Failure to disaj
an agreement submitted hereunder within [* * §
of its submission shall constitute approval thereof

[(g) Financing of joint projects by agreement ;
as provided by law.] ;

Sgc. 5. FILING, STATUS, AND ACTIONS. Prior
entry into force, an agreement made pursuant @
act shall be filed with [the keeper of local public
and with the [secretary of state]. In the event
agreement entered into pursuant to this act is bel
or among one or more public agencies of this Staf
one or more public agencies of another State or §
United States, said agreement shall have the status]
interstate compact, but in any case or controver}
volving performance or interpretation thereof or
thereunder, the public agencies party thereto shall b
parties in interest, and the State may maintain an 8
to recoup or otherwise make itself whole for any da
or liability which it may incur by reason of being }
as a party therein. Such action shall be maintal
against any public agency or agencies whose defauly
ure of performance, or other conduct caused or cof

uted to the incurring of damage or Jiability by the 3

SEc. 6. ADDITIONAL APPROVAL IN CERTAIN
In the event that an agreement made pursuant ¥
act shall deal in whole or in part with the provisi
services or facilities with regard to which an otk
agency of the State government has constitutional OF3




owers of control, the agreement shall, as a condi-
t recedent to its entry into force, be submitted to the
b officer or agency having such power of control and
il be approved or disapproved by him or it as to all
sers within his or its JuriS(%iction in the same manner
f subject to the same requirements governing the ac-
L of the attorney general pursuant to section 4(f) of
L act. This requirement of submission and approval
H be in addition to and not in substitution for the
. rement of submission to and approval by the attorney

ral.
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SEc. 7. APPROPRIATIONS, FURNISHING OF PROPERTY,
PERSONNEL, AND SERVICE. Any public agency entering
into an agreement pursuant to this act may appropriate
funds and may sell, lease, give, or otherwise supply the
administrative joint board or other legal or administra-
tive entity created to operate the joint or cooperative un-
dertaking by providing such personnel or services there-
for as may be within its legal power to furnish.

Sec. 8. [Insertseverability clause, if desired.]
Sec. 9. [Insert effective date.]




Chapter 5

Police Personnel

As with any enterprise, the effectiveness of our Nation’s
law enforcement agencies depends upon the competence
of personnel: *

It is impossible to separate the performance of local govern-
ments from the abilities of their personnel. Ordinances are not
self-executing and no other service of local government has mean-
ing except as it is planned, directed, and delivered by people.
If these things are done well, communities may thrive; if poorly,
the future demand may outstrip all services, all facilities, all

planning.

Commission surveys show that there is substantial variance
in the quality of police personnel in the United States.
They indicate that, in general, law enforcement personnel
meet their difficult responsibilities with zeal, determina-
tion, and devotion to duty. They also indicate that many
actions of individual police officers and administrators are
ill-conceived. This is cause for concern; for rising crime
rates, social unrest, and expanding police functions de-
mand personnel of ever-increasing competence.

This chapter will explore the nature of the challenge
confronting the police. It will describe the persons needed
to meet this challenge, and some methods for attracting
them into the police service. Finally, it will discuss pro-
grams for improving the overall quality of police
personnel.

THE POLICE TASK: ITS CHALLENGE AND
DIVERSITY

THE COMPLEXITIES OF CRIMINAL LAW ENFORCEMENT

It is generally assumed by the public that the police
enforce the criminal laws and preserve peace mechani-
cally, by simply arresting anyone who has deviated from
legislative norms of acceptable behavior.

Unfortunately, some police spokesmen publicly enun-
ciate this same view. As chapter 2 has explained, this
concept of mechanical enforcement of all criminal laws
dramatically underplays the difficulties of the police role.
First, the police do not have the resources to enforce all
criminal provisions equally. Second, the other parts of the
criminal justice system simply cannot cope with all law
violators.2 Further, the police are faced with enforcing
numerous laws regulating social conduct—drunkenness,

1 “Government Manpower for Tomorrow’s Cities: A Report of the Municipal
Manpower Commission.” (New York: McGraw-Hill, 1962), p. 20.
2 Frank Remington, ‘“The Law Relating to ‘On the Street’ Detention, Questioning
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prostitution, and gambling to name a few—whid
often unpopular, ambiguous, unenforceable, or whig
apply to the common activities of law-abiding d
even though they were intended to apply only b
activities of certain kinds of criminals. 3
In light of these inherent limitations, individual §
officers must, of necessity, be given considerable laf
in exercising their arrest power. Asa result, no ta
mitted to individual judgment is more complex or del
A mistake in judgment can precipitate a riot or cu h
in subsequent criminal activity by a person who 4
roneously released by an officer. An unjustified §
can seriously, and perhaps permanently, affect the
course of a man’s life. The importance of the arrest 4
and the need for rational exercise of this power ca "
overstated. :
A further complication is that the framework off
cedural rules within which the police must functs
often unclear and difficult to apply. Only years of
tion may resolve ambiguities in procedural rules, |
police officer must make his own resolution ins
under stress, and often without advice. E
Since the police are also expected to prevent crimey
must constantly be alert to potential violations and {
attempt to reduce the opportunity for criminal beha
This requires vigilance on the part of police officen
intuitive sense for suspicious conduct, and an unders
ing of human behavior.
The police are also regularly called upon to res
volatile situations for which legislative or judicial @
tion is either vague or nonexistent. Calls for assist
besiege police departments, and officers must respor§
such problems as domestic disputes, unruly juvenile
suspicious persons. Many of these problems will nos
sult in arrest or do not even involve criminal cong
But only the police are available to render assistance,$
as a result, every officer must resolve delicate social 58§
tions, even in the absence of a clear direction to d€

THE COMPLEXITIES OF POLICE ADMINISTRATION,
SUPERVISION, AND TECHNICAL SERVICES

Police work is not only complicated for police ©
on the street. Administrative and supervisory Per™
must operate a complex business, which entails assés3

and Frisking of Suspected Persons and Police Arrest Privileges in ©° &
in Claude R. Sowle, ed., “Police Power and Individual Freedom: The Ques

Balance” (Chicago: Aldine Publishing Company, 1962), p. 20.



f: munity needs; determining policy; selecting, .t1:a§ning,
eploying, and supervising personnel; and utilizing a
udget in the best possible manner. Further, a depart-
sent must have a technical staff that responds to the
eed for optimum recordkeeping and information retrie-
1 communications; community relations; and analysis
q ,e’vidence. In large municipalities, the admin.istration
 a police department is a massive undertaking. In
065. the New York Police Department employed 28,363
 sonnel and had a budget of over $364 million ; the Chi-
200 Police Department had a budget of over $90 million
'd had 11,726 employees.*
‘In summary, and as was observed in 1931 by the Wick-
<ham Commission,* policing a community is one of the
st complex responsibilities confronting any governmen-

| agency': 2

Reviewing the tasks we expect of our la.w enforcement officers,
s my impression that their complexity is perhaps greater than
t of any other profession. On the one hand we expect our
 enforcement officer to possess the nurturing, caretaking,
ipathetic, empathizing, gentle characteristics of physician,
teacher, and social worker as he deals with school traffic,
 illness and injury, juvenile delinquency, suicidal threats
| gestures, and missing persons. On the other hand we ex-
ﬁm to command respect, demonstrate courage, control hos-
5impulses, and meet great physical hazards. . . . He is to
ol crowds, prevent riots, apprehend criminals, and chase
 speeding vehicles. I can think of no other profession which
tantly demands such seemingly opposite characteristics.

E NEED TO IMPROVE PERSONNEL
IGNMENTS

RENT USE OF THE PATROLMAN AND DETECTIVE

Inder traditional police organization, the initial re-
sibility for confronting the entire range of police
)lems rests with the patrolman. Along with respond-
to criminal behavior, the patrolman is responsible
ch matters as enforcing traffic regulations and
performing a myriad of services for the public. On
tour of duty a patrolman may confront a burglary in
ress, an incapacitated drunk, an injured or ill person,
lation of a littering ordinance, an unlicensed peddler,
picious person, a traffic violation, a person locked out
s residence, or a domestic dispute.®

a result of these divergent demands, patrolmen often
dverextended to the point of being unable to give
Uate attention to criminal matters. In spite of rising
® Tates and a continuing low rate of crimes cleared by
, 2 patrolman must normally devote a considerable
on of his time to the performance of noncrime related
. A survey of the Kansas City Police Department
06, for example, revealed that patrol officers devoted
vs percent of their time to criminal matters.” This
e is not easy to solve. The nonenforcement tasks
dlice perform are extremely important, and in most
 the police are the only people available to per-

‘them.
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In nearly all departments, a patrolman does not con-
duct follow up investigations on criminal offenses ; this
task is performed by a detective. However, since there
are relatively few detectives in a police department—
normally about 10 percent of all sworn personnel *—they
also are overwhelmed by their caseloads. As a result,
extensive investigations can be undertaken only on major
crimes, and little, if any, time can be devoted to a syste-
matic search for witnesses, or for leads on the perpetrators
of most offenses.

The existing wide range of patrol responsibility hampers
efforts to attract more highly qualified personnel into
police service. Present police departments are monolithic
in structure. All sworn police personnel, regardless of
individual qualifications or experience, normally begin
their careers as patrolmen, assigned to patrol or traffic
duties. Normally, personnel must remain in this cate-
gory from 1 to 5 years before being eligible for promo-
tion or transfer. Since a police officer serving in this
capacity must respond to all demands upon police,
whether they involve removing a cat from a roof or ar-
resting a robbery suspect, his status is adversely affected
both within and outside of the police agency. Police
work, therefore, tends to attract persons who are willing
to perform its mechanical aspects and to accept its status
and compensation. For example, in a survey conducted
of the Metropolitan Police Department of Washington,
D.C., in 1966, it was revealed that over 60 percent of the
applicants for positions in that department were holding
clerical, sales, manufacturing, or transportation jobs at
the time of application and that the majority of the re-
maining applicants were in the military service.?

Few persons whose ability or academic achievement
gives them other professional career opportunities are
willing to spend as many years performing mechanical,
undemanding duties which consume a large part of a
recruit’s time in most police departments. Insofar as
personnel assignments diminish the attractiveness of
police work they reduce police effectiveness: 1°

If progress is to be realized in achieving professional stature,
there must be a separating out of functions so that those of a
purely ministerial nature are performed by persons of lesser talents
receiving compensation commensurate with the job. Admittedly,
there are major problems involved in accomplishing such a classi-
fication of employees in smaller agencies where flexibility of per-
sonnel is important. But the need is greatest within the large
departments and it is in these departments that the concept that
all police tasks are equally important so seriously impairs the
possibility of achieving professional status for those who are
engaged in what might be termed the “guts” of police work.

It seems evident that a more rational division of assign-
ments, particularly in the larger departments, would
greatly alleviate some of these deficiencies. This was
noted by the British Royal Commission in their 1960 In-
terim Report on Police: *

The reason for this failure [to recruit a proper share of able
and well-educated young men] is not in our view, that the police
service is inherently unattractive as a career. . . . It lies in the
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se responsible to adjust the opening stages of a
police career, in the way that other professions have found it
necessary to do, so as to attract able candidates. It cannot
be doubted that it is the early prospects that influence young
people to choose one career rather than another. Nor does it
call for any great insight or a deep knowledge of psychology to
understand how the police service must appear at a disadvantage
in this respect compared with almost any other profession today.

neglect of tho!

THE REVAMPING OF EXISTING PATROL AND
INVESTIGATIVE ASSIGNMENTS

A promising way to attract better personnel, to utilize
them more effectively in controlling crime, and to pro-
vide better service for the community is for departments
to divide police functions more rationally among their
personnel. At present a patrolman is equally responsible
for the most complex and the most menial of police tasks.
The wide range of skills required in performing all these
tasks seems possible of attainment for only limited num-
bers of personnel.*® This being so, these tasks should be
divided according to the skills required to perform them.
For example, instead of having all patrol officers respond
to all demands placed upon 2 department, the most com-
petent officers should devote their time to the police work
that requires the greatest degree of ability, education, and
judgment.

To implement this recommendation, police depart-
ments in large and medium-sized cities should establish
three classes of officers, which for purposes of this report
will be referred to as the police agent, the police officer,
and the community service officer (CSO). Tasks would
be assigned to these officers on the basis of the skills, intel-
ligence, and education necessary to perform those tasks
well. An individual would then devote his time to work-
ing on matters suited to his level of competence. This
proposal has been evaluated and influenced by police prac-

titioners at all departmental levels and by other experts
from across the country.

It is recognized that some departments are simply too
small to revamp current patrol responsibilities, and that
many rural departments devote nearly all of their time to
the enforcement of traffic regulations and the performance
of services for their communities. These departments,
therefore, are compelled to use their personnel for all

tasks.

The Police Agent. A critical need exists in law en-
forcement (1) to identify the tasks that require the high-
est degree of judgment, intelligence, education, initiative,
and understanding of a community and of human be-
havior; (2) to assign these tasks to the most competent
personnel, and (3) to accord proper status to the offi-
cers who perform these tasks. Although these are obvious
principles, they are not widely followed in the police
service.

To accomplish this end, police departments should
establish a distinct classification of officers, designated
herein as police agents, who would be assigned to the
most complicated, sensitive, and demanding police tasks.
For example, police agents could be assigned to patrol

12 August Vollmer, «The Police and Modern Society.” (Berkeley: University of
California Press, 1936), pp. 221-223.

high-crime neighborhoods or areas of social yu
investigate major crimes, or to respond to the more
domestic disputes or a gathering of troublesome ju;
As described later in this chapter, 2 police agent sh
have considerable
years of college and preferably a baccalaureate degpe
the liberal arts or social sciences. For the present,
ever, the position of agent should also be open to of
who cannot raake
demonstrate a capacity for imaginative and respo
work. .

sibility than, the existing detective. In most depz o
the detective is limited to an investigative function. \
tasks currently performed by detectives, such as roy
followup investigations on certain classes of crime, ¢
be assigned to police officers, and in some cases, t»,o
munity service officers. i

that it could make police work an attractive careej
highly qualified young men.
merely creating a new title,
must be accorded the status and compensation of a sk
professional who requires a minimum of close s
sion.
formance and should be judged by his ability to
problems and to reduce crime as well as apprel
offenders.

of police agent responsibility for all departmen
following is illustrative of some functions that could
propriately be
sonnel:

educational attainment: At Jeq

such an academic showing but

Agents would replace, but have a much wider

An obvious advantage of the police agent positie

This involves more |
of course. A police a

He should be permitted great latitude in

While it is not possible to describe, in detail, the !

performed by the most competent

(a) Serveasa uniformed patrol officer in high er
and high tension areas; i
(b) Investigate major crimes
capacity; ;
(c) Acquire an understanding of and develop s
tions for police-community problems; R
(d) Make difficult arrests; ;
(e) Investigate crimes in
volved;

(f) Enforce gambling, vice, and narcotic statu
(g) Maintain contact with citizens in the com!

nity to ascertain potential signs of strife.

in a plaincl "

which juveniles a 3

The character of problems requiring the attention

police agents will necessarily change from time to
An agent may be needed to patrol a sensitive neight
hood in uniform for a period of time, but could next
assigned to a series of major investigations. The crw
the agent concept is that the best officers in a departm
<hould be used flexibly to confront problems placing

greatest demand for talent upon police personnel.

The Police Officer. ~ The police officer would per’®
the police duties of enforcing laws and investigating =
crimes that can be solved by immediate followup ¥



ons or are most likely to have suspects close to the
e scene. He would respond to selected called for
:ces, perform routine patrol, render emergency serv-
¢ and enforce traffic regulations and investigate traffic
Zdents. In addition to these responsxblllt}es, the pohge
cer would be an integral part of the police teams dis-
sed in the General Report, working in concert with
ce agents and CSO’s in solving crimes and meeting
el police problems.

s ce a substantial portion of police time is currently
oted to these tasks, police departments would undoubt-
v need a greater number of police officers than agents.
s ratio of officers to agents would depend to a large
1t on the magnitude and character of a community’s
e and social problems. Police officers would be en-
raced and assisted to qualify for the position of police

nt.

, Community Service Officer. The purposes of
ting the position of community service officer are
y: (1) To improve police service in high crime rate
s; (2) to enable police to hire persons who can provide
eater understanding of minority group problems; (3)
elieve police agents and officers of lesser police duties;
to increase the opportunity for minority group mem-
1o serve in law enforcement, and (5) to tap a new
rvoir of manpower by helping talented young men who
e not been able as yet to complete their education to
lify for police work.
roblems of major proportions confront the police in
rived communities. Aside from the existence of sub-
tial crime in many of these communities, the police
¢ widespread hostility and resentment. One of the
mary reasons for this hostility and resentment is the
e of the police and citizens living in impoverished
ditions to understand each other’s problems. There is
ritical need to improve this understanding. For ex-
ple, although a primary function of the police is to
form many services for the community, there is little
gnition of this fact by citizens in slum sections of a
And it is they that often have the greatest need for
1 services. Further, since relatively few persons from
n communities become police officers, police personnel
e limited knowledge of conditions that encourage
ninal behavior in these communities.
‘he need to improve police operations and efficiency, as
ribed in chapter 3, has further isolated the police
i the slum community. To reduce the time it takes for
Ce personnel to respond to called for services, they
€ become motorized. Thus, in most cities, a police
er no longer walks his beat. Another movement in
e departments is to centralize police operations and
uce the number of neighborhood precincts. For ex-
Ple, in 1961 the Chicago Police Department reduced
Number of precincts from 38 to 21, and in a 1966
of the Metropolitan Police Department of Wash-
on, D.C., the International Association of Chiefs of
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Police recommended that the existing 14 precincts be
consolidated into 6 districts: 2

In the 19th and early 20th centuries police precinct stations
were a necessary convenience to the public and served as work
centers to reduce the time and distance involved in an officer’s
travels from his place of duty to his station. Today, however,
the widespread use of the telephone and modern police radio and
transportation systems have drastically reduced the need for
neighborhood police stations. The consolidation of unnecessary
facilities can result in considerable economies to the taxpayer
because of the savings involved in operational and maintenance
costs and in the reduction of utility expenses.

Although the move toward more efficient and eco-
nomical police operations is a necessary one, it must be
accompanied with efforts to gain a greater understanding
of slum problems and to provide adequate police serv-
ices for the poor. It is doubtful that these goals can be
accomplished without a greater participation of minority
group persons in police service. For these reasons—and
because of the need to broaden recruiting efforts—the
position of community service officer should be established
in urban police departments. This officer would be
recruited primarily from neighborhoods of the type he
would serve.

It is visualized that the CSO would be a young man,
typically between the ages of 17 and 21, with the apti-
tude, integrity, and stability to perform police work.
A CSO would be, in effect, an apprentice policeman—
an entirely new type of police cadet working on the street
under close supervision, and in close cooperation with
the police officer and police agent. He would not have
full law-enforcement powers or carry arms, neither would
he perform clerical duties as many police cadets do today.

The duties of the CSO would be to assist police officers
and agents in their work and to improve communication
between police departments and the neighborhood as a
uniformed member of the working police. He would
render certain carefully selected police services to these
neighborhoods. For example, the CSO might play an
important role in police work with juveniles; refer citi-
zen complaints and problems to appropriate agencies;
and perform services such as emergency aid for the sick,
the mentally ill or the alcoholic. The CSO would, more-
over, investigate certain minor thefts and loss of prop-
erty; provide continuing assistance to families encounter-
ing domestic problems; and work with specialized police
units such as a community relations unit.

To counteract the isolation of the police from the com-
munity created by the present centralization of police
operations and the motorization of personnel, small
neighborhood offices could be established in deprived
communities which could serve as locations where the
community service officer, the police agent, and police
officer could be contacted or could be available for con-
sultation with citizens during certain hours of the day.

Applicants for the position of community service officer
would not have to meet the conventional educational re-
quirements of a department. For example, a high school
diploma should not be a rigid prerequisite for serving as
a CSO. Rather selection should be made on an individ-

Yernational Association of Chiefs of Police, “A Survey of the Metropolitan
j D‘Plrtmenl, Washington, D.C.”” (Washington: I.A.C.P., 1966), p. 448.
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ual basis with priority being given to applicants with
promising aspirations, honesty, intelligence, a desire and
a tested capacity to advance his education, and an under-
standing of the neighborhood and its problems. And an
applicant might well be selected despite a minor offense
record. Otherwise, it might be difficult to recruit mem-
bers of minority groups as CSOs since Commission studies
reveal that there is a 60 percent probability that a Negro
youth who grows up in the slums will have such a record.
Programs to assist GSOs to continue their education and
to become eligible to serve police departments in other
capacities are discussed in subsequent sections of this.
chapter.
This new division of functions should increase the at-
tractiveness of police work by making it possible for a
college graduate to assume the responsible position of
agent after a brief internship but without long prior serv-
ice as a patrol officer, and for officers and CSOs to become
agents as soon as they qualify and vacancies exist. The
opportunity to continue with education at the expense of
and with the help of a police department would surely
increase the attractiveness of police work to members of
minority groups—or to any young men who are unable to
further themselves because of insufficient schooling. Cre-
ating the positions of GSO and agent might do much to
solve the manpower problems of those departments that
have them, and might be the fastest way of recruiting
large numbers of well-qualified and experienced minority
group officers. However, it is important to add in the
latter connection that every department should
strengthen its efforts to recruit minority group police of-
ficers and agents who do not need to go through the CcSO
phase. A department that admits minority group per-

Career Development and Educational Standards

sonnel only at the CSO level will merit the cha 1
is practising a subtle kind of discrimination. b

THE ROLE OF CIVILIANS IN POLICE WORK

Many tasks now performed by sworn officers go
require police skills. Police officers are now N
many departments as record clerks, school o
guards, lab technicians, court bailiffs, recepti()nis
mechanics. For example, in 1965, over 100 swom
officers were used for the purpose of regulating tax;
in New York City.!* Many tasks now perfo: ol
sworn officers should be assumed by civilian pe;
within a department. -3

Several departments have already recognized the y,
in utilizing civilian personnel for the performang
collateral police tasks. In 1965, 10.7 percent of the
personnel in police departments were civilians.1s
represents an increase of nearly 3 percent over the ¢
used in 1960.1¢ For example, nearly all large dej
ments are now using ‘“‘meter maids” to enforce par
regulations. This is an encouraging trend and lay
forcement agencies should increasingly utilize civi
to perform clerical and mechanical functions. )

Civilians are needed for the performance of more
mechanical tasks, however. There are critical need
police departments for skilled specialists in such fielg
fiscal planning, personnel management, law, research
planning, and science and technology. Many dep
ments now utilize sworn personnel for all staff and |
nical positions, even when such personnel do not po
the requisite skill for these positions.  Police adminis
tion and operations will suffer a long as this contif
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14 Law enforcement task force, appointed for the period of governmental transi-
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L . the case. Hence, because skills needed for fiscal
L ining or for research are unrelated to the skills required
¥ olice officers, police departments should not restrict
ch positions to sworn personnel. Instead, whether
pe civilians or sworn officers, persons should be
cted who possess the ability and academic background
 ossary to meet the demands of specialized positions.
iSeveral departments have already recognized the value
L using civilians with specialized skills in certain ad-
Eistrative and staff capacities. For one, Superintend-
¢ O. W. Wilson, of the Chicago Police Department, has
Blized civilians in research and training, and recently
ed a civilian as the department legal advisor; and the
.ntura, Calif., County Sheriff’s Department has a civil-
business manager.

E The President’s Commission on Crime in the District
f Columbia, in its “Report on the Metropolitan Police
jepartment,” suggested that several divisions within that
gpartment could be administered by civilians: 7

" In the future more responsibilities should be assigned to highly
tained civilians. Civilians can bring needed technical disci-
ines to the Department as it begins the reorganization and
yodernization outlined by the IACP and recommended by this
A In the new organization plan there are important
bivisions which could properly be commanded by civilian di-
pctors. In the areas of planning, training, communications,
bublic information, recordkeeping, computerization and many
bthers, there are important jobs requiring professional skills not
fow available within the Department. The reorganization pre-
erits 2 unique opportunity to add to the Department’s comple-
ent of skills and thereby equip it to provide better service to
khe community.

a

The recommendation that certain administrative and
Istaff positions should be assigned to specialists does not
Emean that sworn personnel should be precluded from
'serving in these positions. It does mean, however, that
Esworn personnel should be selected for administrative,
 supervisory, and staff assignments only if they possess the
- requisite skills.

ETHE ROLE OF WOMEN IN POLICE WORK

. Women were first appointed to the American police
 service 56 years ago by the Los Angeles department. This
 was 4 years before they were appointed to the Metro-
E politan Police of London and 7 years after the first female
¢ was commissioned on the European Continent in
E Stuttgart, Germany.’® The first American woman police
i were charged with: °

. The protection of young girls and the prevention or minimiza-
{ tion of social evils . . . the return of runaway girls to their
i homes, the warning of young girls, the suppression of dance
¢ hall evils, . . . petty gambling in stores frequented by chil-
dren . . . [and] the sale of liquor to minors, service at railroad
depots, the conducting of investigations and the securing of
evidence.

In 1960, there were 5,617 female police officers and
detectives in the United States. Of these, all but 400
served in urban areas.?’
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The role of the policewoman today is essentially what
it always has been. Female officers serve in juvenile
divisions, where they perform investigative and social
service oriented activities for women, teenaged females,
preteen youngsters (both male and female), and infants.
In addition, some larger forces, including those of New
York, Detroit, and Los Angeles, routinely assign female
officers to other operational commands, where they par-
ticipate in narcotics and gambling law enforcement and
routine patroling.

Policewomen can be an invaluable asset to modern
law enforcement, and their present role should be broad-
ened.?* Qualified women should be utilized in such
important staff service units as planning and research,
training, intelligence, inspection, public information, com-
munity relations, and as legal advisors. Women could
also serve in such units as computer programming and
laboratory analyses and communications. Their value
should not be considered as limited to staff functions or
police work with juveniles; women should also serve
regularly in patrol, vice, and investigative divisions.
Finally, as more and more well-qualified women enter
the service, they could assume administrative re-
sponsibilities.

NEEDED QUALITIES AND THE
SELECTION PROCESS

It has often been stated that policing a community is
personal service of the highest order, requiring sterling
qualities in the individual who performs it.?> The Com-
mission’s evaluation of police work confirms this observa-
tion. Few professions are so peculiarly charged with in-
dividual responsibility.?® Officers are compelled to make
instantaneous decisions—often without clearcut guidance
from a legislature, the judiciary, or from departmental
policy—and mistakes on judgment could cause irrepara-
ble harm to citizens, or even to the community.

Complexities inherent in the policing function dictate
that officers possess a high degree of intelligence, educa-
tion, tact, sound judgment, physical courage, emotional
stability, impartiality, and honesty.?* While innumerable
commissions and expert observers of the police have long
recognized and reported this need, communities have not
yet demanded that officers possess these qualities, and
personnel standards for the police service remain low.

The failure to establish high professional standards for
the police service has been a costly one, both for the
police and for society. Existing selection requirements
and procedures in the majority of departments, aside from
physical requirements, do not screen out the unfit. Hence,
it is not surprising that far too many of those charged with
protecting life and property and rationally enforcing our
laws are not respected by their fellow officers and are in-
competent, corrupt, or abusive. One incompetent officer
can trigger a riot, permanently damage the reputation of
a citizen, or alienate a community against a police depart-
ment. It is essential, therefore, that the requirements to

17 The President’s Commission on Crime in the District of Columbia, “A Re-
port of the President’s Commission on Crime in the District of Columbia on the
Metropolitan Police.” (Washington: U.S. Government Printing Office, 1960), p. 31.

‘}BEl.mer D. Graper, ‘“American Police Administration.” (New York: The Mac-
Millan Co., 1921), p. 226.

14, at pp. 228-229.

20U.S. Bureau of Census, “U.S. Census of Population 1960. Subject Reports:
Occupational Characteristics—Final Report PC (2)-(7A).” Washington: U.S. Gov-
ernment Printing Office, 1963), table 1, p. 9.

21 This was also recognized by the President’s Commission on Crime in the Dis-
trict of Columbia, supra, note 17 at p. 30.

22 Supra, note 11 at p. 19; and Leonard V. Harrison, “Police Administration
in Boston,” vol. II. (Cambridge: Harvard University Press, 1934), p. 28.

23 Leonard V. Harrison, ‘‘Police Administration in Boston: Harvard Law School
Survey of the Boston Police Department,” vol. III. (Cambridge: Harvard Univer-
sity Press, 1934), p. 30.

24 Supra, note 12 at p. 223.
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serve in law enforcement reflect the awesome respon-
sibility facing the personnel that is selected.®

Higher standards . . . must be established. Whatever may
be achieved in remedying police defects must be done through
enlisting the services of intelligent men of excellent character, who
are sufficiently educated to perform the duties of a policeman. . ..
The police organization suffers in reputation and society pays
the bill when policemen are dishonest, brutal, stupid, or physi-
cally or tempermentally unsuited.

The purpose of this section is to determine what at-
tributes must be possessed by police personnel, what char-
acteristics should preclude an applicant from serving the
community as a law enforcement officer, and what defi-
ciencies exist in the current selection process.

EDUCATION

The Need for Advanced Education. The quality of
police service will not significantly improve until higher
educational requirements are established for its personnel.
As was indicated earlier in this chapter, the complexity of
the police task is as great as that of any other profession.
The performance of this task requires more than physical
prowess and common sense: 26

It is nonsense to state or to assume that the enforcement of
the law is so simple that it can be done best by those unencum-
bered by a study of the liberal arts. The man who goes into
our streets in hopes of regulating, directing or controlling human
behavior must be armed with more than a gun and the ability
to perform mechanical movements in response to a situation.
Such men as these engage in the difficult, complex and impor-
tant business of human behavior. Their intellectual armament—
so long restricted to the minimum—must be no less than their
physical prowess and protection.

The need for highly educated personnel was recog-
nized as early as 1931 in the report of the Wickersham
Commission.2” But despite the admonition of that com-
mission to improve low entrance standards, educational
requirements remain minimal in most departments.

In 1961, a survey conducted of over 300 police depart-
ments showed that 24 percent of those departments had
no minimum educational prerequisite, while less than 1
percent required any Jevel of college preparation.”® In
one region of the country, the New England States, over
72 percent of the departments surveyed did not even re-
quire their applicants to have high school diplomas.*’

Although minimal educational requirements have not
prevented some persons with higher academic achieve-
ment from pursuing careers in law enforcement, these ex-
ceptions are few in number. In a survey conducted of
6,200 officers in 1964, only 30.3 percent had taken one or
more college courses and only 7.3 percent possessed a
college degree.** A more recent survey of over 5,700
police officers employed by police agencies in the metro-
politan area of Detroit revealed that over 75 percent of
these officers had not attended college.®* In the Metro-
politan Detroit survey, it was further shown that nearly 13
percent of the officers had not received high school diplo-
mas. Inmany departments, particularly in New England

25 August Vollmer, «The Police in Chicago,” in “]llinois Crime Survey,” John
H. Wigmore, ed. (Chicago: Association of Criminal Justice, 1929), p. 360.

20 Quinn Tamm, “A Change for the Better’”’ in “The Police Chief.”” (Washing-
ton: L.A.C.P., 1962), p. 5.

27 Supra, note 4 at p. 56.

28 George W. O’Connor, “‘Survey of Selection Methods.”” (Washington: I.A.C.P.,
1962.)

29 Tbid.

30 George W. O’Connor and Nelson A. Watson, «Juvenile Delinquency and Youth
Crime: The Police Role.”” (Washington: I.A.C.P., 1964), p. 79.

81 Michigan State University, Institute for Community Development, “Police

and Southern States, a majority of the officery
high school graduates. For example, a 1962 o
one Connecticut department revealed that 53 ¢
sworn officers had not completed high school 323

Sworn personnel, who, in various unpredictal
tions, are required to make difficult judgmenty
possess a sound knowledge of society and human §
This can best be attained through advanced edug

A superior officer of any police department should#
be conversant with the structure of our government ay
losophies. He must be well grounded in sociology, cris
and human relations in order to understand the ramif
the problems which confront him daily. He must ug
what makes people act as they do and what impact b
in the performance of duty will have on them. ¥

Minimum Educational Requirements.  Du v
nature of the police task and its effect on our socieg
is need to elevate educational requirements to K
of a college degree from an accredited institutio
future personnel selected to perform the functig
police agent. The demands on the police should p
a lower requirement for persons responsible for cg
ing major crime and social problems. Functio v
performed by the police officer, although not as d
ing, are also complex. Hence, all future personnel;
in that capacity should be required to have comp
least 2 years of college preparation at an 2
institution.
While such educational requirements could bej
mented in only a limited number of departmen v
it is imperative that all law enforcement agencid
to achieve these goals as quickly as possible. As an{
priate first step, all departments should immediatel§
lish a requirement that no person be employed in &
capacity until he has received a high school diplo#
has demonstrated by appropriate achievement te}
ability to perform successfully college level s .
Cities and counties which fail to recognize the vitald
sity of upgrading the educational levels of their
ments are guilty of perpetuating ineffective police
and are not providing their citizens with adequated
service and protection. To assist departments i
mately reaching desirable requirements, educt
standards should be increased progressively as cond
permit. The ultimate goal is that all personnel witg
eral enforcement powers have baccalaureate degred
At least twenty-two departments, twenty-one of
are in California, have already established mid
college requirements, varying from one semester of &
education to a 4-year degree. For example, the Sa
Police Department has had a minimum entrance ré
ment of 2 years of college since 1957 and the bl
Police Department has had the same requirement
1960.5 The only non-Federal law enforcement &
now requiring that all entering officers have a 3
college degree is the Multnomah County Sheriff’s DG
ment in Oregon.* ;
Although it is recognized that most departmen¥
encountering difficulty in filling current positions Y

Training in the Detroit Metropolitan Region: Recommendations for a R“if -
» (Chicsgot

proach.” (Detroit : The Metropolitan Fund, 1966) , p. 69.
a2 «police and Fire Services of the City of Meriden, Conn.’
Administration Service, 1962), p. 121. . b
33 Sratement of Stephen Kennedy, former Commissioner of'PD]-‘“'
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.o entrance requirements, little attempt has been
k thus far to attract college students and graduates
ihe police service. In 1966, 55 percent of all high
] graduates enrolled in college and this percentage
L ntinue to increase.*” The police service can be one
k most rewarding and challenging callings in govern-
E and police departments should be in a position to
ote for college graduates. Positive programs for
bting highly qualified students into law enforcement
. will be discussed in a later section of this chapter.
. need to elevate educational standards is not limited
born officers of lower rank. The 1964 national sur-
bnducted by the International Association of Chiefs
§:ce disclosed that only 33.6 percent of the police ad-
krators had attended college, and of this figure, only
brcent possessed one or more college degrees.** These
htages approximate the educational level of subor-
k officers, and with reason. In nearly all agencies,
b administrators are selected from among men of
i rank within the department. Although a great
ity of the chief administrators in our nation’s police
btments have achieved enviable records as outstand-
blice officers, only a few have achieved the appro-
§ level of training and education in management and
histration to administer a law enforcement agency.*

} police officer who has walked his beat as a patrolman,
gated crime as a detective, and managed the technical
g of stationhouse activity as lieutenant or captain, is not
this experience to administer the complex affairs of a
folice department.

b early part of the 20th century, a police chief would
llly be appointed by a mayor. On many occasions
ppointment was used as a method of rewarding
Is or repaying political favors. The misuse of this
Inting authority was illustrated in the Wickersham
pnission “Report on Police” in 1931: *°

n illustration, a few years ago the mayor of Indianapolis
jlled upon to introduce the police chief of that city to an
dage of police chiefs during one of their conferences. In
jurse of his introductory remarks the mayor said, “I know
y man is going to be a good chief because he has been
for for 20 years. He knows how to make good clothes;
fht to be a good chief.”

Ingent civil service regulations were enacted in many
punities to counter this evil, and the requirement
 chief of police had to be selected from among men
ptly in the department ensued. Stamping out one
thowever, simply created another, since the men
d were often not qualified to assume the adminis-
I of the department. The operation and manage-
b of a large police department is as complex as
histering a business of comparable resources and re-
b similar skills.*!

that respect, there are problems of police management that
fite similar to problems of big business, and soluble in
Bir managerial techniques; efficiency, planning, communica-
Ind technological innovation.
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It can no longer be assumed that the affairs of a police
department can be administered effectively by a person
whose single qualification is extensive police experience.
With few exceptions, the completion of 4 years at a college
or university is a minimum requirement for top adminis-
trative and staff positions in other branches of govern-
ment.*> No less should be demanded of administrative
and supervisory personnel in our police departments.

Therefore police departments, and particularly larger
departments, should take immediate steps to establish
the minimum educational requirement of a baccalaureate
degree at an accredited institution for all major adminis-
trative and supervisory positions. The need for an influx
of trained or experienced persons possessing college cre-
dentials into top management positions is a current and
critical one. Although the educational requirements for
many supervisory and middle management positions may
have to be increased progressively—in the same manner
as for the police officer and the police agent—a bac-
caluareate degree requirement should immediately be es-
tablished for all future chief administrators. Further,
and as will be more fully discussed in the later section on
career development, all present supervisors, middle man-
agers, and administrators should be exposed to advanced
training in supervisory and management principles. If
no candidate within a department is fully qualified to fill
a vacancy for chief of police, this position should be
opened to applicants from outside of the department who
do possess the requisite qualifications. In some jurisdic-
tions, this will require a revision of civil service regula-
tions. The position of chief administrator has already
been opened to outside applicants in such large cities as
Chicago, Boston, Philadelphia, New York, Syracuse, De-
troit and Baltimore, as well as numerous medium-sized and
small departments.

Educational Programs for Law Enforcement. There
is a current and rapidly growing movement among
colleges and especially junior colleges to develop degree
programs for potential and existing law enforcement per-
sonnel. In 1966, there were 134 degree programs which
could be identified as oriented toward police service, 100
of which were 2-year degree programs in police science
offered at junior colleges.** To encourage the develop-
ment of such programs, the U.S. Department of Justice,
through its Office of Law Enforcement Assistance, has
been providing grants to institutions interested in es-
tablishing such programs or improving existing ones.

The Commission’s examination of these programs
disclose that many of them are highly vocational in nature
and are primarily intended to provide technical skills
necessary in performing police work. College credit is
given, for example, for such courses as traffic control,
defensive tactics and patrol procedures. Although there
is a need for vocational training, it is not and cannot be a
substitute for a liberal arts education: **

The trained man has developed skills and attitudes needed to
perform a complex task. The educated man has developed his
capacity to judge the worth, the performance, and the excellence
of human action.

e8 obtained from the National Center for Educational Statistics, Office of
i=ducation, and Welfare, Aug. 1966.
F¥8, note 30 at p. 79.

tond B. Fosdick, ‘‘American Police System.”
» P. 220.
pra, note 4 at p. 20.

(New York: The Century
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42 Supra, note 1 at p. 168.

43 “Police Science Programs of Universities, Colleges, Junior Colleges in the
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44 Supra, note 41 at p. 39.
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The wisdom of giving degree credit for technical
courses, therefore, must be questioned. Training may be
properly offered at college or junior college facilities but
not as part of the school’s basic program. The facilities
of these institutions, since they are designed for teaching,
may serve as the location for basic or specialized police
training programs. Twenty-six out of forty-four Cali-
fornia certified police academies are, for example, co-
ordinated and financed through the junior college system
in that State.* When courses are offered for vocational
training, however, they should be considered as such and
not as degree credit offerings of the institution.

While there has been some progress made in deter-
mining the training needs of police personnel, there has
been far too little analysis either by the police or by col-
leges and universities of their educational needs. First of
all, the diverse demands on the police dictate that depart-
ments recruit persons with specialized educational back-
grounds in various disciplines. For example, lawyers are
needed as legal and administrative advisors; business and
public administration experts are needed for fiscal and
management positions; engineers and scientists are needed
for communications and other technological programs;
and personnel with a variety of backgrounds are needed
for planning and research.

That being the case, the educational requirements
cannot be identical for all police positions. A police
agency must select personnel on the basis of their qualifi-
cations to fulfill a particularized need. Although it is
obvious that certain subjects such as sociology, psy-
chology, history, and political science should be taken
by police agents and officers in order to give them greater
insight into human behavior and the governmental proc-
ess, much more research is needed to determine which
specific courses of study are most beneficial. Colleges
and universities have long ignored the problems and edu-
cational needs of law enforcement.** As FBI Director
J. Edgar Hoover has observed, these institutions “should
be initiating and increasing courses of study oriented
toward the development of a career police profession.” **

Until the educational needs of field officers are more
fully evaluated, however, undergraduate programs should
emphasize the social sciences and liberal arts. The com-
plex responsibilities and duties of police work require that
field personnel understand their community and condi-
tions which breed criminal and delinquent conduct. This
understanding can best be gained through a liberal
education.

Independent Examination of Educational Qualifica-
tions. There are pitfalls in relying upon a college or
junior college degree as the sole means of measuring
whether an education is suitable to meet minimum re-
quirements. Experience in other disciplines and in law
enforcement has revealed that there are “diploma mill”
institutions that award the requisite degree but that fail
to provide a meaningful education.*® For this reason,
police departments should either require that a college
degree be obtained from an institution accredited by a

recognized accrediting body or should independeg
candidates to measure their educational achjeye :

Also, until such time as educational requi'
elevated to acceptable levels, police departments}
administer tests to all applicants to determine
and potential and should accept only those apd
who demonstrate an ability to perform successfy}
versity level studies. Nearly all departments tog
minister written examinations to their applicants]
survey conducted in 1961, 98 percent of the dep
surveyed conducted entrance examinations to tes
ability.** However, many of these examinationg
test for knowledge of police work alone or do not
priately measure intelligence. For example, o
ten examination given to applicants of a metrg
police department in Tennessee measured memg
general knowledge of police practices, local goveg
and general information only.*® The written examj
given to applicants of the Metropolitan Police Dep .
of Washington, D.C., consists of an 80-question
choice aptitude test. When the examination
to 206 applicants in three cities in June of 19§
passed.”?

If a department accepts applicants with an educj
achievement of a high school diploma or less, it}
administer and have interpreted by trained expé
intelligence test of trustworthy reliability and ;
such as the Wechsler Bellevue, the California
Maturity Test, or the Otis Quick Scoring Mental“f
Tests.52 Too, it should accept only those applicants
intellectual capacity is above average. 3

INDIVIDUAL CHARACTERISTICS

Just as advanced education and above average'}
gence are fundamental requisites for law enford
personnel, so are emotional stability, commonsense
integrity. In addition, the law enforcement offices
be free of prejudices which might interfere with the
carrying out of his responsibilities: 53 '

The police are frequently confronted with emotion-G
situations that tempt strong responses from them. Im
to success in dealing with such situations is a stability imp
to work-related and other emotional stresses and unha
by prejudices and undesirable attitudes in getting z_\lo
people under trying circumstances. . . . Police service j
unusual opportunities and temptations to accept graft, to
in other forms of dishonesty, immorality, and excesses
wreak vengeance on persons who have offended. Sug
police service is predicated on the integrity, morality, and
of the members of the force. .

It is doubtful whether current selection procedul
most police departments effectively screen out P
unsuited for police work. In the early years of
tury, personal qualifications were deemed suffi ‘
Jaudatory letters were received from friends or
heelers” in support of a candidate.® Although theré]
been improvements in procedures for evaluating pe§
characteristics in the past 35 years, they are not "
used. Further, there are as yet no reliable sCro8

45 State of California, Department of Justice, Commission on Peace Officer Stand-
ards and Training, ‘‘California Peace Officers Standards Program.” (Sacramento:
California Department of Justice, 1966).

46 [,, Dana Gatlin, “Police Chiefs Win Diplomas,”” Christian Science Monitor.
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47 J, Edgar Hoover, ‘“‘Message from the Director, FBI Law Enforcement Bulle-
tin,” editorial. (Washington: U.S. Department of Justice, Federal Bureau of
Investigation, May, 1964.

48 Supra, note 41 at p. 39.

49 Supra, note 28. )
50 I.A.C.P., ““A Survey of the Department of Metropolitan Police,

Davidson County, Tennessee.” (Washington: I.A.C.P., 1964), p. 86-
51 Supra, note 13 at p. 100. alusl
52 Robert L. Thorndike and Elizabeth Hagen, ““Measurement and Ev T

Psychology and Education.” (New York: John Wiley & Sons, 1956), P- 438
63 pyblic Administration Service, ‘‘Police Services in Portland, Maine: 3

cago: Public Administration Service, 1955), pp. 109-110.
54 Supra, note 4 at p. 66.




ces to identify applicants who are emotionally unfit
police employment.®*  Although reliable methods may
» been devised for measuring suitability for a limited
per of other occupations and professions, these meth-
“are not as effective in measuring fitness for police
56

Jection techniques in law enforcement cannot merely emulate
e devised for business, industry, or teaching. Law enforce-
t, which vests authority and power in its representatives, also
ses on them stresses unlike those encountered in any other

ssion.

ven though it is not yet possible with existing knowl-
 to ascertain all factors which contribute to the devel-
ent of a good or an unfit policeman, procedures for
sering undesirable traits in applicants do exist and
being used by some departments.’” These meth-
their value, and their limitations, are the subject
 section.

acter Investigation. If properly conducted a
round investigation can provide invaluable informa-
n the character of applicants.58

a recent survey by the National League of Cities, 278
1284 cities surveyed reported that a background in-
ation was employed to investigate the character of
applicants.*®  This survey indicated that a majority
- cities checked identification records at the local,
‘and Federal levels, and also checked character
ices supplied by the applicants. In many cities,
er, character investigations are extremely limited
e and investigators seldom probe deeply enough
over the information needed for professional
.~x n'(ll

municipal forces have yet devoted enough attention to
racter investigation of applicants. Civil Service routines
rely require that the applicant provide character vouch-
eferences” which are accepted without further question.”

1s not true, however, of all departments. For ex-
during the period between August 1957 and Octo-
% over one-fourth of the applicants of the Los
 Police Department were rejected on the basis of
e background investigations after they had success-
sed written, oral, and medical examinations.®*
®partment should admit any person into the police
ntil his background has been comprehensively
ted. Trained investigators should examine
credit, and criminal records; interview persons
references and other persons in the applicant’s
00d; and interview past and present employers.
‘€stigative process should extend to other com-
135 well, if the applicant has lived elsewhere. To
the check of criminal records, the fingerprints of
Plicant should be obtained. Prior convictions,
OIts, prejudices, emotional stability, among other
Stics, should be determined to ascertain whether
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the applicant is fit to perform police work.®* Since back-
ground investigations are expensive, if properly conducted,
they should be restricted to those who otherwise have
qualified.®

Emotional Stability. Within the past 30 years, many
police administrators and educators have contended that
prospective policemen should be examined for personality
defects prior to their appointment.®® The emotional
stability to withstand the stresses of police work must, of
necessity, be a primary requisite of police personnel. Offi-
cers must rationally cope with violence, verbal abuse,
resentment, and emergencies. The emotionally unfit
cannot meet these stresses. Although a comprehensive
character investigation will eliminate many socially mal-
adjusted applicants, personality defects in some of the ap-
plicants will be latent and not easily discernible.*

For this reason, several police departments conduct
psychological and psychiatric examinations. A survey of
over 300 police departments by the International Asso-
ciation of Chiefs of Police in 1961 revealed that 50 depart-
ments administered such examinations.’® In 1955,
Thomas W. Oglesby, then a personnel technician for the
city of Pasadena, Calif., conducted a survey that disclosed
that 14 cities with population of over 100,000 had for-
malized programs for psychiatric or psychological testing
of police applicants.”” These examinations vary con-
siderably. For example, in Philadelphia, applicants are
interviewed by a psychiatrist; in Kansas City, a clinical
psychologist interviews applicants. In Los Angeles, the
psychiatrists who interviews applicants also administers
two tests—The Minnesota Multiphasic Personal Inven-
tory (MMPI) and the Group Rorschach, primarily to
determine neurotic and psychotic tendencies.™

Between 1953 and 1957, of the 760 persons tested by
the Los Angeles Police Department for personality dis-
orders, 86, or 11.3 percent, were rejected as not meeting
acceptable psychiatric standards.”* ~ Fifty-one percent of
these applicants were found to be latently or borderline
psychotic and 22 percent were diagnosed as schizoid per-
sonalities.”  Although there is considerable conflict over
the reliability of such tests as they relate to vocational
success or failure in police work, properly administered
tests and interviews can eliminate many of the emotionally
unfit.

Psychological tests, such as the MMPI, and interviews
to determine emotional stability should be conducted by
all departments. These examinations should be admin-
istered only by trained professionals and their limitations
should be fully understood. Federal and State funds
should be made available in the form of research grants
for the purpose of devising reliable tests or other means
of evaluating the characteristics of applicants which may
be detrimental to successful police work.

A majority of police departments use another proce-
dure, the oral interview, to assess the character of appli-
cants.™ Under this procedure, a selected group of offi-

mmary of Report on Retrospective Study of 5,000 Peace
ds,” “The Police Yearbook.” (Washington: I.A.C.P.

l}'ankin, “Preventive Psychiatry in the Los Angeles Police De-
olice.”  (Springfield: Charles C. Thomas, July-August 1957), p. 28.
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Ote 50 at p. g6,

'€ 16 at p. 130,
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cers or a combination of officers and civilian personnel
specialists interview individual applicants, then sub-
sequently determine the applicant’s suitability. This
procedure has numerous advantages. Representatives
of the department have the opportunity to evaluate
the demeanor and attitude of the applicants, and
through probing questions can determine their ability
to handle stress situations and to respond appropriately
to judgmental questions.”> However, since this technique
of screening is primarily a subjective one, it has received
criticism which arises out of three considerations: %
(1) the difficulty of developing valid and reliable oral
tests; (2) the difficulty of securing a reviewable record
on an oral test; (3) public suspicion of the oral as a chan-
nel for the execution of political influence through the
destruction of anonymity.

Although each department, utilizing skilled representa-
tives, should have the opportunity to evaluate its appli-
cants for police positions, the opinions derived from an
oral interview, which is necessarily subjective, should not
be the sole method used for disqualification. If this
procedure is appropriately utilized along with background
investigations and psychological testing, the selection
process could become a reliable method for screening out
the unqualified.”

Even if more reliable devices for screening applicants
were used in all departments, candidates with personality
disorders or other defects cannot always be discovered
before they are accepted into police service. It is essen-
tial, therefore, that procedures exist to remove such offi-
cers before permanent tenure makes removal extremely
difficult. Such procedures are discussed in a later sec-
tion on probationary period.

Physical Requirements. Any police officer working in
the field must possess physical courage, stamina and
agility. These qualities may help to save his own life or
the lives of others. But existing requirements on physical
stature and condition in many departments are unduly
restrictive, with the result that many applicants, who may
otherwise have exceptional qualifications, are summarily
rejected because of height, weight, or vision. For exam-
ple, in 1956, a survey conducted by the International
Association of Chiefs of Police revealed that nearly 85
percent of the police departments surveyed had a man-
datory height requirement of 5’8”” or higher.™

All departments should eliminate inflexible mandatory
physical requirements. While physical characteristics
and conditions such as freedom from disabling diseases or
physical handicaps should be carefully considered in the
selection process, factors such as height should be consid-
ered along with other attributes of the candidate, rather
than be automatically disqualifying.”

Height, like age, is a factor which must be gvaluated in terms
of the full abilities of the candidate. It should not be used as a
hurdle with a fixed standard except to eliminate persons below
normal standards lacking other compensation qualities. Physi-
cal stature is a single factor which should not deprive the police
service of individuals who are capable of physically defending
themselves. The police image is not likely to suffer any severe

g:ir;lﬁtg'e if fully capable men are employed despite theijr lack’
¥

Likewise, there is little justification for requirin na
perfect uncorrected vision of all applicants, Sight p
quirements are often set at 20/20 uncorrected for .
eyes, or slightly less for one eye, correctable to 90 /2

Other occupations, in which excellent vision is of age
necessity, have less stringent standards. For example,
Federal Aviation Agency will license commercia] V;
whose vision is 20/100 as long as the vision is correctaly
to 20/20.8* Professional athletes, who participate -
body contact sports such as basketball or football, ofte
wear corrective contact lenses, and this does not adyerse
affect their ability to perform. Also, police departme
continue officers in employment after selection
though they subsequently require corrective lenses,

Many departments are beginning to recognize the agh
trariness of traditional standards. In 1965, the Philade
phia Police Department lowered the height minimy
from 5’8" to 5’7’ and began accepting recruits with visic
defects correctable by spectacles.®?

In place of mandatory rigid requirements for all
tering personnel, physical requirements should be asses
on an individual basis. The opinion of an examinj
physician on whether an applicant is fit to serve we
prove far more reliable than mandatory civil se
requirements.®?

For this reason, a police administrator should be giw
the discretion to establish flexible standards. Th
standards may vary in relationship to the position beij
filled. For example, if a person is hired from outs
of the department to fill a staff position, physical statu
and vision would not have to meet minimum standan
required of sworn personnel. '

:
Residency Requirements. A major deterrent to i
cruiting is local restrictions on the residency of applican
A 1961 survey by the International Association of Chie
of Police revealed that nearly 75 percent of the res
ing departments had preservice residency requireme
varying from 6 months to 5 years.®* 4

These requirements can be traced back to the depress
era when employment was scarce and municipalities
tempted to give job preferences to local residents
Since nearly all police departments are encountering gr¢
difficulty in filling current positions, these restrictions ne
serve only to inhibit attempts to improve the quality
police personnel. Many departments, such as the Mef
politan Police Department of Washington, D.C., 2
the Public Safety Department of Dade County, Fla., ha
deleted residence requirements and nearly all police
perts are calling for their removal: 8¢ ;

Preemployment residence in the community should not be.
quired of candidates, for it reduces the number of qualif
applicants from whom the most promising may be select
Qualified young men who are residents of other cities or of s
communities and rural areas often lack attractive opportunitt
their local police service and are frequently interested in S€I¥
in the departments of a larger community. Local-residence &
didates deny the community the opportunity to recruit P*™
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of Justice, FBI, Oct. 1966), p. 16.
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E candidates who may, in some instances, provide a quality
> Jdership lacking among local applicants.

2.ch department should attempt to obtain the best
i emen that can be recruited anywhere in the
87 Police and city administrators should im-
Jiately take steps, therefore, to remove local residency
sirements and should also encourage the removal of
o residency requirements, if they exist. This is con-
ont with the recent recommendation of the American
"Association in their minimum standards for police
it qualiﬁcations and selection.®®

¢ Requirements. In most cities, the minimum per-
sible age for becoming a policeman is 21, although
e cities require that recruits be 25.% Thus, police de-
ements that accept applicants who have completed
h school or less cannot actively recruit persons until
» have been out of school for at least 3 years. The ef-
of this delay is that many of the talented high school

ates will begin other careers, and therefore, will be
rwise committed before they are eligible for the po-
service.*

21 years of age standard restricts recruitment. Potential
e applicants who graduate from high school find it neces-
‘to obtain other employment and are likely to fall in career
nels which take them away permanently from their original
e interests and aptitudes.

» result, police departments often attract applicants
 have already experienced one or more job failures.

' police departments required all applicants to possess
lege degree, a minimum age requirement of 21 would
create a significant problem. But as long as the police
inue to recruit high school graduates or even junior
ge graduates—and this is likely for some time—it is
ntial that the police be permitted to compete more
ctively for younger men.

here are at least two potential methods of overcoming
problem. First, the minimum age requirement for
e service could be reduced to 18, 19, or 20. This
d allow the police to recruit persons before they
me committed to other careers. At least five cities,
ago, Oak Park (Michigan), Minneapolis, Houston,
‘Dallas, already hire persons under the age of 21 to
€ as police officers.”” The Houston Police Department
964 hired 26 men under the age of 21. It was the
limous view of that department’s supervisors that
 officers performed successfully and that the depart-
it would continue to select mature men of 19 and 20
ecome police officers.”

olice departments should carefully evaluate their
INg minimum age requirements. In the light of
great responsibility of policemen, however, there is
me question whether age requirements should be auto-
ically lowered for all applicants. It may be more
fopriate to establish a special procedure whereby the
Imum age requirement could be waived when a person
r the age of 21 demonstrates the necessary maturity

.

intelligence to merit special consideration.
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The second, and possibly the most promising, method
of bridging the period between graduation from high
school and the age of 21 is the development of an entirely
new type of cadet program—the CSO concept.

Under the traditional cadet or trainee program, a police
department hires persons between the ages of 17 and 21
and assigns them the responsibility of performing non-
sworn police tasks or assisting sworn officers until they
qualify to take the entrance examination. Such a pro-
gram has been in existence in England since the 1930’s
and now constitutes the primary source of recruiting men
to police service.”* In a 1966 survey by the National
League of Cities it was reported that 52 police depart-
ments in the United States now have cadet programs.®*
In the New York City Police Department, those in its
trainee program perform certain clerical and other tasks
not directly related to crime control, receive police train-
ing and earn salaries competitive with other salaries paid
to high school graduates. The trainee can take his quali-
fying examination before reaching 21 and when he reaches
the minimum age required for sworn status, can imme-
diately enter the service as an officer.

Many of the departments that initiated cadet programs
found them wanting.?® The primary reasons are that the
work done by cadets often did not justify the expenditures
for the program, that a limited number of persons were
attracted to the program, and that many cadets left the
program and did not become sworn officers.®

Most cadets now perform clerical functions only and,
therefore, learn little about police work or the rewards of
a police career. If cadets were given financial aid to con-
tinue their education and received extensive police train-
ing as CSOs, assisting police officers and police agents, as
well as performing noncrime related functions, CSO pro-
grams could serve as a valuable recruiting device and a
method of upgrading the quality of personnel. Educa-
tion and incentive programs for CSOs will be more fully
described in the next section of this chapter.

In summary, the current minimum age in most police
departments may unnecessarily restrict the recruiting base
and discourage persons, otherwise qualified, from pursu-
ing careers in law enforcement. Communities should
adjust current requirements and should experiment with
CSO-type programs for the purpose of interesting quali-
fied persons in law enforcement careers. ¢

Concomitant with minimum age restrictions, most com-
munities impose maximum age restrictions on police de-
partment applicants. A 1961 survey by the Interna-
tional Association of Chiefs of Police revealed that 30
percent of the departments surveyed barred persons over
30 years of age and 80 percent barred men over 35 years.’”
Many police experts favor lowering the maximum age
requirement to 29. For example, the International Asso-
ciation of Chiefs of Police has recommended that the
maximum age be reduced to 29: %

The upper age limit of 35 is considered to be too high. There
are many advantages in lowering the upper limit. It assists
in reducing turnover because young men, not having established
themselves in a trade or occupation, are less likely than others
to leave the force during periods of economic prosperity . . .
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Younger men can also be expected to fulfill their maximum
working years with greater endurance for the tremendous physi-
cal exertions required of the working officer. In addition,
younger men present easier training subjects and are probably
more readily amenable to the discipline necessary in a police
operation. For these reasons a maximum age should be es-
tablished that is no higher than 29.

While every effort should be made to recruit younger
men for police service, it is doubtful that mandatory maxi-
mum age requirements of 29 would always serve the best
interests of a department. In some cases, 2 highly quali-
fied person, who had pursued a successful career in an-
other law enforcement agency or in another profession,
such as the military service, may possess skills needed by
a police department. To prevent the automatic rejection
of such persons, maximum age requirements should be
maintained at higher levels—the Federal Bureau of In-
vestigation has a maximum age requirement of 41 **—or
police administrators should be given wide latitude in
waiving a lower maximum age requirement when they

consider such waiver to be justified.
PROBATIONARY PERIOD

Regardless of how carefully a department may select
and screen its personnel in accordance with the best tech-
niques known today, these procedures alone do not ac-
curately measure fitness to perform police work.**® The
police service and other government agencies have long
recognized that a period of probation is necessary to judge
the qualities of new employees. Full evaluation must be
made of a police recruit’s ability to determine whether
he can cope with the unusual demands of the police
service and to detect weaknesses which may develop un-
der actual working conditions. Since civil service com-
missions, central personnel agencies, or police boards of-
ten select police personnel, a probationary period is the
only method, aside from a brief oral interview, by which
a chief administrator can evaluate officers and eliminate
those who do not meet the needs of the department.’®*

In a 1956 survey of 368 departments by the Interna-
tional Association of Chiefs of Police, it was reported that
93 percent of these departments required new appointees
to serve a period of time on probationary status.**  How-
ever, in over 74 percent of these departments, the proba-
tionary period was limited to 6 months or less.!*®  Only
2 percent of the departments had a probationary period
longer than 1 year.'** In contrast, the probationary pe-
riod for the police in England and Wales is 2 years.'*

Few departments today make appropriate use of the
probationary process. An earlier national commission in-
dicated that this was common of all government
agencies: %

In spite of the frequently heard complaint that the examina-
tions are even now unsatisfactory, and that the departments
are now filled with incompetents, this commission was able to
find scarcely a single jhrisdiction which is giving systematic
attention to the probationary period.

Probation should involve a systematic evaluation of per-
formance and a correction of deficiencies in the selection

- ——

9 U.S. Department of Justice, “‘Facts About a Career in the FBL”
_ton: U.S. Government Printing Office, 1966) .

100 Sypra, note 28.

101 Sypra, note 77 at p. 67.

102 Sypra, note 28.

103 Ibid.

104 Thid.

105 Sypra, note 16 at p. 132.

(Washing-

process by “dismissing the inept recruit in the early o
of his service . . . before he has acquired the extragpd
protection thrown about him by tenure-of-oﬁic:o -
Since current selection methods cannot screen ou:c
sons who are unsuited for police work, a comp %
evaluation of recruits during probation is extre:
portant. For example, in the Berkeley, Calif. Pg
partment an average of 20 percent of the recruits jn3
accepted into the department are removed Pﬁor
end of their 2-year probationary period.’*®  Betwe i
tober of 1961 and September 1962, 10 Percent
recruits hired by the Department of Public Safety o
County, Fla., were dismissed during their probatjo
period.*%? E
In most departments, however, the length of the py
tionary period and methods of evaluation are insuffi
to measure the effectiveness or the personal character
of recruits. The first 3 to 6 months of a recruit’s em
ment should be devoted to a training program. T
little opportunity will exist to observe performance
variety of working situations until after training is ¢
pleted. A reliable evaluation cannot be made in 2
months. For this reason, a probationary period shy
be 18 months in length, and certainly no less than 1
Even an extended period of probation will not be i
ingful, however, unless a careful evaluation of each re
is undertaken. In many departments, probationary,
cers are not closely supervised and no formal repo:
made of their performance. As a result, it is typicz
officers to be elevated to regular status automaticallyu
the completion of their probationary period. The
formance of all officers, both during and after res
training, should be systematically observed and forn
rated by all training instructors, immediate supervis
and carefully selected officers who have worked with
probationary officer.’* And if, for example, a pro
tionary officer demonstrates biases which " prevent |
from impartially performing police work, he shoule
rated as unqualified. Along with ratings, citizen €
plaints rendered against probationary officers should
evaluated both to protect the officer and to determ
possible derogatory qualities and conduct. All noted
ficiencies in performance and aptitude should then
assessed to determine whether they are rectifiable.
they are not, the officer should be dismissed from
service. .
Dismissal of probationary officers is complicated by
civil service law in many jurisdictions."™* A 1961 sur
showed that civil service regulations in 82 of the ¢
cities surveyed required police departments to show ¢
same documented cause for dismissing probationa
officers as for dismissing regular personnel. Far g
latitude for dismissal should be granted to the
authority during a probationary period. =
In many cities, however, incompetent personnel s T
removed during probationary periods solely becausé
the unwillingness of chief administrators to exercise Wi
power of dismissal.**® 1

While much remains to be done to improve civil service *2

and regulations with respect to police probation, the whole Pr

1, “Better Goverr

106 Commission of Inquiry on Public Service Personne:
P 1.” (Washi s Office), PP+ =

1946, U.S. Government Printing
107 Supra, note 16 at p. 132.
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will remain unchanged until municipal police administra-
< more frequently exercise t.he powers of dismissal lodged
ith them. Until this is done, little sympathy need be accorded
~ the police chief _w}}o .complams that he does not possess
ficient power to_discipline the rank and file; for even when
e chief’s powers In this respect are complete and unrestnptcd
wring the probationary period, algnost never are they exercised,
ith the result that the errors arising out of inadequate selec-
j rocesses quickly come under the full protection of civil
ice laws and regulations.

‘Thus, it is incumbent upon all chief administrators to
ke action quickly and remove any officer who does not
wsess the requisites to meet effectively and impartially
e demands placed upon police personnel.

THORITY FOR REMOVAL

Even the careful screening of officers during probation
il not insure that a department will be free of personnel
ho are corrupt, incompetent, or emotionally unqualified
y perform police work. While the need to protect career
ficers from arbitrary dismissal by chief administrators is
scognized, civil service regulations in a majority of our
ties unduly restrict the authority of an administrator
, weed out undesirable officers. In many cities, he has
o authority to dismiss, but only the authority to recom-
d that a civil service board determine whether there
cause for dismissal.

‘The experience of removal procedures under civil serv-
e has revealed that officers are normally dismissed only
der flagrant circumstances. Even if an administrator
desirous of upgrading the quality of his personnel and
moving all officers who do not meet the standards of
s department, it is doubtful whether, under current
ocedures in many cities, he would be able to do so.
pmmission surveys report that these conditions con-
ibute to a situation where too many officers remain in
olice departments even though they are unsuitable for
ublic service and tarnish the image of all police
rsonnel.

e primary authority for removal should be vested
the chief administrator of a police department. To
rb abuses of authority, an independent agency, such as

civil service commission, should review dismissals.
1E EFFECT OF RAISING STANDARDS

This report has strongly urged that selection standards
significantly raised. This has been done with the full
alization that the nation’s police departments are seri-
.: y understaffed.

The raising of standards, however, should actually have
i€ overall effect of attracting more and better candidates
f bolstering the prestige of police service. There are
lany able young men who will be willing and even eager
| enter police work if police departments offered pro-
Ssional opportunities. As a former Chief of Police of
ansas City, Mo., recognized almost 10 years ago: ™*
'Some have reasoned that current police working conditions,

ng

nger hours, and lower salaries than private industry, are large

133

enough obstacles in the way of obtaining new police personnel.
They say that if we add another barrier, such as preservice State
examinations, the employment problem will become more acute.
I have reminded them that there is no permanency to status quo;
there must either be progression or regression in our push to
better standards. If we make the acquisition of a police posi-
tion too easy, we discourage incentive and invite inefficiency.
Any move on our part that tends to make the attainment of the
policeman role a more honorable and proud accomplishment will
tend to attract more and better recruits, men of the kind and type
we now seek with eagerness.

Departments which have college requirements, such as
the Multnomah County Sheriff’s Department, have re-
ported that the elevation of standards has enhanced, not
hindered, recruiting efforts.***

This of course will require more than a mere appeal to
college men or better public relations. First, as was em-
phasized above, police departments should relax unduly
restrictive standards relating to height, weight, eyesight
and residency. Police departments will often have to
decide which is more important—an officer who is in-
telligent and has insight into community enforcement
problems or an officer with lesser intelligence and edu-
cation who meets all the present rigid physical and resi-
dency requirements. The decision should be that
modern professional policing must place a priority on
education, intelligence, and emotional stability, and pro-
vide greater flexibility in physical requirements.

Second and most important, higher educational stand-
ards can be successfully implemented only if police orga-
nizations are drastically reorganized and improved to
attract able recruits. The two can only be accomplished
together. Consequently, the police departments of this
nation must simultaneously work to recruit better edu-
cated personnel and to examine and change their own
operations to make police service a challenging and re-
warding career.

ATTRACTING PERSONNEL

The Nation’s police departments are encountering seri-
ous difficulty in maintaining their forces at authorized
strength. A survey conducted by the National League of
Cities in 1966 disclosed that over 65 percent of the depart-
ments surveyed were understaffed ; that these departments
were 5,840 officers, or 5 percent below authorized
strength; and were 11,864 officers, or 10 percent below
preferred strength.’*> In 1965, for example, Baltimore
was 229 officers below strength; Cleveland, 512; Pitts-
burgh, 80; Kansas City, 215; and Memphis, 78.11¢

Since, on the average, police departments are currently
5 percent below authorized strength, since the authorized
strength of police departments has increased at the rate
of approximately 3 percent each year,” and since an
average of 5.4 percent of existing personnel leave their
departments each year (due to resignation, dismissal, re-
tirement, or death)*®* 50,000 new police officers will be
needed in 1967 alone.

Coinmission recommendations for the addition of com-
munity service officers and staff specialists will require

1Bernard C. Brannon, “The Set of the Sail,”” ‘Police.”
Letter from Donald Clark, former Sheriff, Multnomah County, Portland, Oreg.
ptember, 1966).
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116 Police Department, Kansas City, Mo. 1965 Survey of Municipal Police De-
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117 Memorandum from Michael S. March, Assistant Chief, Education, Manpower,
and Science, U.S. Bureau of the Budget, May 11, 1966, table 4.
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even greater numbers of police personnel. But mere ad-
dition of manpower without accompanying efforts to
make the best use of existing personnel strength might
serve only to aggravate the problem of inefficiency. In
many departments police personnel are being wasted on
trivial duties. In others, increased investment in staff
work or more sophisticated equipment would do more to
improve police work than investment in more men.
Switching from 2-man to 1-man patrol cars would in some
instances free large numbers of policemen for added patrol
or investigative duties. Each department should assess
its manpower needs with considerations such as these in
mind and ask for additional men only when the organiza-
tion, policies, and practices of the department are such
that the increased personnel can be effectively utilized in
the reduction of crime. When the case for this need has
been made, it is the responsibility of each jurisdiction to
see that this need is met.

Although police departments are encountering diffi-
culty in hiring new officers, this is not due to a dearth of
applicants, but to a lack of qualified applicants. In 1961,
only 22.3 percent of the applicants for positions in 368
police departments were accepted.’'® The applicant suc-
cess rate in many departments is far lower. For example,
in 1965, only 2.8 percent of the candidates for the Los
Angeles Police Department were eventually accepted into
the force.’?* In 1966, only 29 of 1,033 applicants were
hired by the Dallas Police Department.**!

There is a critical need, therefore, for police depart-
ments to attract more acceptable applicants to careers in
law enforcement. This is particularly true in light of the
recommendation that educational standards be elevated
and that candidates be more carefully screened to insure
acceptable emotional stability. As was noted by the
British Royal Commission on Police in 1962, police work
is not inherently unattractive as a career.’?> The investi-
gation or prevention of crime, the protection or assistance
of citizens, and the administration of a complex govern-
mental agency all provide stimulating career opportunities
for the talented and the educated.

This chapter has already discussed the inhibiting effect
on police recruitment of the single level of entry into police
work for recruits, and of restrictive physical and residency
requirements. These are by no means the only deterrents
to attracting able police recruits. There are other “pol-
icies and practices that are obsolete and inadequate in
today’s competitive labor market.”” 123

THE POLICE IMAGE

There is limited understanding by the public of the
nature of the police task. The public as a whole may see
the police as a whole as the front line of defense against
crime, but more often than not individual citizens en-
counter individual policemen when the policemen are
directing traffic, rendering emergency treatment, issuing
citations for parking or traffic violations, providing infor-
mation, or performing other routine duties. On the other
hand, to some persons who are poor or who are in minor-
ity groups, the police are viewed as oppressive enforcers of

the status quo. Although support and respect for the
police is increasing, the status accorded to the police jg
still far lower than that of other professions that compete
for college graduates. Ina 1961 survey of status given tg
occupations, the police ranked 54th out of 90 occupationg
which tied them with playground directors and railroaq
conductors.*?* :

In short, the primary challenges confronting law ep.
forcement are often not apparent to the public, and the
police, to date, have done little to highlight the demangs
on their personnel that do call for professional ski]ls
Little effort is devoted to describing the complexity of in_'"j'
vestigating or preventing crime, of reducing delinquent
behavior, of administering police operations, or of solvip
community problems. Instead of promoting the ad-
vantages of a career in the police service, police depart.
ments, all too often, tarnish the attractiveness of
police service. Police administrators frequently bemoan
the plight of the policeman, the low compensation, the
long hours, and the hostility and resentment of the pub-
lic. Although the police should publicly discuss thejr
problems, this can be accomplished, as it is in other pro
fessions, without undermining the attractiveness of police
service itself. The hardships confronting the police, if
positively presented, are precisely the challenges that
could make the police service attractive to the highly
skilled. As Glenford S. Leonard, the Director of Public
Safety of Oak Park, Mich., recently stated : 125

s

7

If we continually complain that our image is being adversels
affected by our problems . . . (then) it is being affected
believe that we should start insisting and advertising that it
a career service of action, of prestige, and of the greatest in
portance in our democracy. We may even convince ourselves
this, and if we do, we have taken a big step toward attracting
people. . . .

CONDITIONS OF EMPLOYMENT
Compensation. If the police service is to be an a
tractive career opportunity, it must offer compensatic
that is competitive with other occupations or professiol
that seek men of education or ability. In most con
munities, the police service presently does not offer cor
petitive salaries to the college graduate or to other tale!
persons. 3
In 1966, the median starting salaries for patrolm
ranged from $4,920 in smaller communities to $5,834
cities of over 500,000 population.’*® Starting salan
varied from $2,820 in Durant, Okla., to $8,790 in Anch
age, Alaska.”® In most cities, the maximum salaries p:
to patrolmen were not significantly higher than the:
trance salary. The maximum median salary in 1966;
$5,650 in smaller communities and $7,008 in larger
or an average increase of only $730 and $1,174 re
tively over starting salaries.’* .
Of the 228,798 sworn personnel reported in the &
census of occupational characteristics, only 464 €atf
salaries of more than $15,000 and only 4,500 earned
$10,000.1% These figures clearly reflect the I
financial oportunities in the police service today.
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Although it is difficult to determine what occupations
. or professions compete with the police for personnel, it can
. pe seen that police salaries are below those of most skilled
 occupations. In 1960, the median salary for professional
~ and technical workers was $7,124; for craftsmen and fore-
" men, $5,699; and for police, $5,321.13
~ In Seattle, policemen are paid $375 a month less than
cable splicers; *** in Nashville, electricians earn an hourly
ate of $3.22 in contrast to the police rate of $2.55; 132 and
etail buyers in Los Angeles earn a median salary of
9,492 as compared with maximum salary of $8,820 paid

patrolmen.’**

~ As earlier indicated, starting and maximum salaries for
the police service should be competitive with salaries of-
fered by other employers who seek men of the same age,
ability, education, and experience. This will require that
police salaries for all positions be increased in nearly all
cities. For example, police departments must attract
competent college graduates to perform as police agents.
[n many cities, this will require that starting salaries range
om $7,000 to $10,000—based upon 1967 wage levels—
with maximum salaries for police agents exceeding $15,-
000. Special agents for the Federal Bureau of Investi-
jation now earn starting salaries of $8,421 and can ulti-
nately earn $16,905 in that same position.
" Not all police salaries, at least in the foreseeable future,
have to be competitive with salaries offered college
raduates. Many police officers will continue to be high
chool graduates or will have only completed 2 years of
ollege. Salaries for this position, however, should at
2ast be competitive with salaries paid to craftsmen and
ther skilled laborers.’** In many communities this will
quire a starting salary—again based upon 1967 wage
evels—between $6,000 and $9,000 with a maximum sal-
1y of at least $12,000. Many large departments are al-
eady paying beginning salaries to patrolmen which fall
vithin this range. For example, the San Francisco Police
epartment has a starting salary of $8,220; Los Angeles,
7,692, and New York, $7,032.1% But in these depart-
ents, as well as nearly all others, the maximum salary
pportunity is limited. Although the starting salary in
an Francisco is camparatively high, the maximum salary
T patrolmen is only $600 higher.?*¢  Since the number
Supervisory and administrative positions in any police
€partment are limited, relatively few sworn officers ad-
ance to these levels. Also, since it is essentigl that highly
illed personnel remain as police officers and police
ents, all departments should create greater career op-
drtunities within these positions.
The median salary for the top police executive, the po-
€ chief, ranges from $7,504 in smaller communities, to
4000 in cities of over 500,000 population.’*”  In only
Of 38 cities of between 300,000 and 1 million popula-
N, do captains receive more than $11,000. Sergeants
Ceive $9,600 or more in only nine cities.’*® Supervisors
8 administrators in police departments must receive
o oS comparable with the magnitude of their respon-
2ity.  Administering a police department requires
similar to those required of management in
Vate industry, Before a police department can attract
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persons who could ultimately assume management respon-
sibility and who aspire to do so, the salary paid to super-
visors and administrators must be closely competitive with’
analogous responsibility in that community.

In many cities, police salaries are tied to the salaries
of other government employees. For example, it has
been a tradition for police and fire department salaries to
be identical. Police compensation should be based solely
on the nature of work being performed by various classes
of personnel within the department as well as within the
entire structure of local government. Since policemen
and firemen perform entirely different jobs, neither serv-
ice should base its salaries upon those of the other. If,
considering all factors, firemen require higher salaries,
they should be so compensated. The opposite should also
be true.

In addition to competitive salaries, all police depart-
ments should insure that fringe benefits such as retirement
plans, group health and life insurance, and vacation and
sick leave are comparable to those offered in private in-
dustry. At one time, many police departments had
fringe benefits which were superior to those offered by
private industry, and they assumed that benefits such as
early retirement or lengthy vacation periods were a sub-
stitute for competitive salaries. However, since most
occupations and professions now have comparable or
superior fringe benefit programs, police departments can
no longer rely upon these benefits as the sole means of
attracting personnel.

In summary, the police cannot be expected to recruit
competent personnel until communities are willing to pay
the price for improved police performance. Many com-
munities have already recognized this need, but starting
and maximum salaries are still insufficient in nearly every
department. Until salaries are increased to competitive
levels, the police service will fight a losing battle in its
efforts to upgrade the quality of its personnel.

Working Conditions. Another deterrent to the at-
tractiveness of careers in law enforcement is the working
conditions of many police departments. All too often,
police precinct stations are old, cramped and badly main-
tained ; equipment is deficient; and clerical help is limited.
These conditions adversely affect police morale and de-
tract from the professional nature of police work: 1%

Police morale is adversely affected as long as police activities
are housed in outmoded buildings and personnel are forced to
work with inferior equipment. Without proper facilities and
equipment even the most conscientious officer finds it difficult
to perform his tasks properly. Good police buildings and equip-
ment also create a favorable public impression enhancing the
prestige of the department.

Recent surveys of several departments indicate that
deplorable working conditions are widespread. For ex-
ample, in Baltimore, the walls of the police headquarters
building “were dirty, inadequate lighting made the lobby
appear dingy, and the disinfectant used to clean the floors
permeated the air with a pungent smell.” 4 In Wood-
bridge, N.J., “police headquarters was inadequate in area,

1. at p. 235 933
seattle Police Officers Guild, “A Study of Wages and Working Conditions in
3 ttle Police Department.”” (Seattle: Police Officers Guild, 1966).

¢ UPTa, note 50 at p. 111.

e ADgeles City Government, “Wage and Salary Survey in Los Angeles
+” (Los Angeles: Printing Division, 1966), p. 6. The patrolmen’s salary
“Otained from the 1966 ‘“Municipal Yearbook,” supra, note 3 at p. 44,

134 Supra, note 50 at p. 11L.

135 Supra, note 3 at pp. 444445, 450,

138 14, at p. 445.

137 14. at p. 436.

138 Supra, note 116.

191 A.CP., “A Survey of the Police Department, Baltimore, Maryland.”
(Washington: I.A.C.P., December 1965) p. 475.

140 1d, at p. 478.



136

poorly laid out, inadequately lighted, unsanitary, and
unattractive.” *** There are 900 persons in the head-
quarters building of the Washington, D.C., police occupy-
ing less space than had been allocated for 385.'4* Fur-
ther, in many departments uniforms are drab; the num-
bers of automobiles and other equipment are totally
inadequate; and sworn officers are often required to write
or type their own reports and maintain their own
records.'*3

Competent officers cannot easily be attracted or retained
under conditions such as those described above. All
police buildings should be attractive, provide adequate
space and be well maintained. Modern equipment such
as dictating machines should be used for reports, and
officers should only be required to perform work suited to
their ability.

Professional Climate. As was earlier indicated, the
police service will not stimulate the interest of the college
graduate unless tasks are more rationally separated among
different classes of officers and immediate opportunities
are provided for the qualified to confront the most diffi-
cult law enforcement problems. It will also be essential
that police departments encourage the use of professional
skills. At the present time, personnel are closely
regimented in most departments and initiative is not
encouraged. For example, there is far more emphasis on
making arrests and following orders than on questioning
traditional procedures or solving community problems.
This is not an appealing environment for a person of
professional stature. Thus, the overregimentation of
personnel, which was noted in a 1934 survey of the
Boston Police Department, continues to exist today: #*

Too often the military aspect of organization pushes the essen-
tially individual character of police work into the background.
A policeman is regimented with his fellows. He is given a uni-
form, badge, and number; he is assigned to a squad and platoon;
he carries a book of rules in his pocket and a schedule of duty
calls in his mind. He is a cog in a machine. Everything seems
to be numbered, labeled, covered by rules, and arranged far in
advance. Yet, when he goes out on post he is alone and on his
own responsibility.

Unquestionably, police organizations must have certain
military characteristics; officers must be responsive to de-
partmental policies and must act in a disciplined fashion
during emergency situations. However, police work also
requires considerable independent judgment and an abil-
ity to adjust police practices to complex and changing
conditions. Extreme regimentation prevents these needs
from being fulfilled.

Therefore, if the police sincerely want professional rec-
ognition, they must afford professional status to their
sworn officers. Unnecessary regimentation should be
removed, independent judgment should be encouraged,
and criticism of existing practices should be solicited.
Police departments traditionally have resisted change and
have been wary of the intellectual. As long as this attitude
prevails, the police will never successfully compete for the
type of person they so desperately need. Although other
factors, such as compensation, bear heavily on the ability

to attract qualified applicants, none bears as heavily as
professional opportunity available to the officer, 3

RECRUITMENT PROGRAMS

The Commission has suggested many reforms calcu]ab 1
to enhance the attractiveness of careers in law enfore,
ment for the college graduate or other qualified pepgar
But improvements in career opportunities alone will ne
alter the current crisis. Concomitant with reformg. 4
police must adopt vigorous recruiting programs, A; d
present time there is little coordinated effort among |
enforcement agencies to stimulate interest in careqp :
law enforcement. As a result, each of the 40,000 separ.
agencies must undertake its own recruiting program,
these programs rarely extend to the college Campusi :

If law enforcement is ever to upgrade the existing | o
of personnel, it must do so by concentrating recruyit
efforts among college students or among persons who hs
the capacity to perform college work. In light of the
rent unfortunate image of police work, successes in su
recruiting programs may initially be limited. It will }
necessary, therefore, to develop programs to stimulate §
terest in law enforcement. The following proposals §
gest some methods for attracting the college graduate ¢
other persons with needed skills. There is an addition;
need to attract persons with less education, but with
knowledge of the community, to serve as communj
service officers. Methods to accomplish this end
explored in chapter 6. i

The Coordination of Recruiting Efforts. While u
police departments currently have extensive recruitis
programs, recruiting efforts by a majority of the law e
forcement agencies are haphazard, poorly financed an
limited to the community where the individual depar
ment is situated. Several of the smaller police depas
ments do not have sufficient funds to undertake extensiv
recruiting efforts, and because of strict residency require
ments, the search for candidates must be restricted with
city boundaries. o

It is imperative that all departments be permitted
recruit on a nationwide basis. Residency requiremen
currently imposed on police departments should, ther
fore, be removed, as has already been done in such cities:
Washington, D.C., and Miami, Fla. Also, aside froi
recruiting programs conducted by individual department
all law enforcement agencies within a State should joint
engage in statewide campaigns—and even campaign N
tionally—for the purpose of describing the challenge
law enforcement careers and the available opportunitié
for qualified candidates. Innumerable advantages €xi
in jointly administered recruitment programs: (1) potel
tial candidates would be informed of all vacancies i
police departments throughout a State; (2) comprehe!
sive efforts to promote careers in law enforcement coul
be undertaken; (3) more extensive budgets could be
propriated for recruiting at substantially less cost thaf
would necessarily have to be incurred by individual d&
partments; and (4) common procedures for applying 1€

141 The New York Institute of Criminology, ‘‘Report of Survey: Police Depart-
ment Township of Woodbridge, Middlesex County, New Jersey.” (New York:
The New York Institute of Criminology, May 19, 1962), p. 52.

142 Supra, note 17 at p. 41.

143 1d. at p. 43; See also Bureau of Police, St. Paul, Minn., “A Study ':
Report.” (East Lansing: The Eastmans 1962) pp. 79, 142. 3
144 Supra, note 23 at p. 30.
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