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FOREWORD

“ The criminal justice system is a labor-intensive enterprise, vital to the nation and
beset with manpower problems. One of the most recent attempts to help alleviate s>me of
the problems was the National Manpowu Survey. The Congressional mandate for this
survey was written i 1973, the survey was begun in 1974 and completed fast year.

This summary report deals with manpower requirements now and in the future. It
reports on issues such as recraitment and turnover, especially as they relate to minorities
and women. And it explores the various aspects of training and education.

The survey results do not provide final answers to all of the manpower issues. In
partlcular, the assumptions buili into the model for préj ectmg manpower requirements
may have 1o be modified in light of additional experience. Nevertheless, the Institute
believes the study represents a significant advance in fhe tools available to deal with
manpower problems. We hope it will be of value to the many hundreds of state and local
officials who must plan for manpower needs.

Blair G. Ewing™

Acting Director .

National [nstitute of Law  Enforcement
and Criminal Justice

SN



PREFACE

This volume presents the major findings and recommendations of the National
Manpower Survey of the Criminal Justice System. The study was performed for the Law
Enforcement Assistance Administration by ilie National Planning Association, as prime
contractor, in‘association with The American Institutes for Research and the Bureau of

Social Science Research—zll of Wachington, D.C. % was conducted in response to a
' Congressional requirement, andér the 1973 Crime Coentrol Act, for.a survey of personriel,

training and e Jucation needs in the fields of law enforcement and criminal justice and of B

the adequacy of federal, state and local programs to-meet _these needs.
» The study, initiated in July 1974, is based, in large part, on a comprehensive series of
surveys of executives, agencies and of employees of state and local law enforcement and
criminal justice agencies, including both mail questionnaires and field visits, conducted
between November 1975 and June 1976. An Interim Report, based on an initial analysis
of the survey results, was submitted on June 30, 1976, In addition to the present Summ
Report (Volumc D), the detatled results of the study have been presented in the followx
reports: . . N

Volume II, Law Enforcemerz, October 1976

*'olume IiI, Corrections, November 1976

Volume IV, Courts, February 1977

Volume V, Criminal Justice Education and Trammg (2 Parts), November 1976

Volume VI, Criminal Justice Manpower Plaaning, December 1976

_A special report, Criminal Case Loads and Estimating Processing Time in General.
Trial Courts, Fiscal Year 1975, was also completed in May 1977, as a supplement to the
* original study plan.

These reports are the joint product of a team of over 40 professional staff members
and consultants, and of suppomng research and administrative staff, of the three researsh-
organizations responsible’ for this study. These individuals came from diverse professional -
disciplines, including educatien, manpower and personnel research, economics, statistics,
sociology, psychology and law, as well as from operational roles in law enforcement’and
criminal justice agep-.es. The NMS study group ocnefited from the ‘advice and guidance
_ of a ten-member. Advisory Boaid, chaired by Dr. Donald Ridcle, formerly President of the
John Jay College of Criminal Justice of the City University of New York, and which
included_ eminent leaders and academic experts in the fields of law enforcement and
criminal, _justice and related disciplires. (A list of the NMS staff and ‘Advisory Board
members appears in Appendix A). .

In addition, the National Manpower Survey consulted extensively with a wide range
of criminal justice practitioners, technical experts and educators to ubtain r=ore special-
ized advice on, various aspects of the study. A total of over 30 panel sessions or
conferences were held for this purpose, ranging in scope from a broad review of major
criminal justice issues and assessments of major training and education programs, to
detailed technical reviews of the NMS manpower pro_)ecuon model and of the occupa-
tional analvses of key cccupations. :

This study would not have been possible without the active cooperation of some ten
thousand executives and other officials of state and local law enforcement, correctional
“and court-related agencies throughout the country who took time from their busy
‘ schedules to respond to our detalled qus:stionnaires or to meet with. representauves of our

ol
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field anal¥®s staff. The readiness of these officials to devote the necessary time to respond
te this survey provides perhaps the best evidence of the importance of the many critical
personnel, training and educational issues addressed.”

Finally, we are especially appresiative of the advice, assistance and gUldanCe pro-
vided to us by Sidney Epstein and Nick Pappas of the Law Enforcement Assistance
Administration who served as project monitors for the study. Their help was particularly
valuable in arranging liaison with LEAA and state planning” agency staffs, in facilitating
clearance of our rumerous survey instruments, and in providing access to a wide range of
relevant research and data sources within the Federal Government.

: * * *

fn preparation of this Summary Repor:, I would {ike to express my appreciation
particularly to Harry Greenspan, Frank McKeman and James Stinchcomb—all formerly
associated with the NMS staff—for their review and comments or portions of this report;
to Elizabeth Naden, who ably supervised the editing and production of the, manuscript,

and to Jacqueline Rupel and Lorraine Stallper, of our acministrative and secretarial staff,

who saw this document through to final copy The undersigned must, however, be held
solely accountable for any sins of omission of commission.

TN e HAraLD WooL
‘o ., Director
Naiional Manpower Survey
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CHAPTER 1. REPORT HIGHLIGHTS

A. The NMS Study Program

The National Manpower Survey of the Criminal Jus-
tice System was conducted in response to a recuirement
included in the 1973 Amendments to the Safe Streets Act
which provided for.a survey of ‘‘existing and future
personnel neéds of the Nation.in the field of law enforce-
ment and criminal jusiice and the adequacy of federal,
state and local programs to meet such needs.”’ Major
study objectives were:

o To assess the adequacy of current personnel ic-
sources of law enforcement and criminal justice
agencies and to project future manpower needs:

o To assess training and educational needs in law
.enforcement and criminal justice occupations, and
the adequacy of existing training and educational

. programs in relation to these needs;

e To recommend priorities for allocation of LEAA
funds for training and academic assistance;

e To design procedures for use in' criminal Jjustice
manpower planning, including manpower projection
models and data collection metiiods; a:d

e To identify any other needec changes in personnel
policies and procedures to improve system per-
formance. .

The study inc"orporqtggz findings based on an extensive

_ data collection program, including: ~

e Comprehensive questionnaire surveys of about
8,000 executives of state and local agencies—police
chiefs, sheriffs, prosecutors, public defenders, court
administrators, wardens, juvenile corrections ad-
ministrators and heads of probation and parole
offices; o

" @ A mai! survey of over 1,600 state trial and appellate

 courts; .

e A mail survey of over 250 law enforcement
academies;. . .

e An analysis of the fesults of a 1975 Census survey of
nearly 50,000 employees of state and local law en-
forcement and ¢riminal justice agencies;

o Field visits to More than 250 agenc<.es and training
or educational institutions.

In addition, the NMS study staff received vcluable

advice and assistance from its 10-member Ad\'sory
Board, from over 100 criminal justice officials and ex-
perts who participated in various panel groups, from

LEAA national offic and regional staff's and jrom staff of
state criminal justice planning agencies.

B. Current Perscnnel Needs
and Resources

Nearly 1.0 millio:: personnel were employed in state
and local crimincl justice agencies in 1974, the base
year of the NMS assessment. ' i

e Over 580,060 were employed in police protection

agencies, of whom about 80 percent were sworn
officers. s . .
e Over 190,000 were in courts, prosecution and legal
services, and indigent defen:c agencies, including
about 28,000 judges and other . judicial officers,
about 21,000 prosecutors, assistant prosecutors and
other attomeys in prosecution and legal services
offices, and 4,000 defenders or assistant défenders.

e Nearly 220,000 were in corrections agencies, in-

cluding about 70,000 correctional officers in adult
facilities, 18,000 child care workers, 23,000 proba-
tion and parole officers, and 23,000 treatment and
education specialists of all types.

Several approaches were used in assessing the ade-
quacy of current agency staffing levels, including:

e Responses by agency.cxeg:ut'ives to survey questions

conceming the manpower needs of these agencies;

e Comparison of actual staffing ratios with those rec-

ommended by various study commissions or profes-

“sional- organizations; and .

e Analysis of the relationship between agency staffing

.and measures of performance on work backlogs.

Based on respcnses of agency executives, an increase
of 220,000 or 26 pertent, in' number of employces in
state and 'local criminal justice agencies, other than

" courts, was needed to enable them'to fulfill all agency

responsibilities effectively in 1975. ‘ ) ,

e Afhong the major agency categories, the largest rela-
tive personnel shortages were reported by probation -
and parole administrators and by sheriffs; the small-
est, by administrators of juvenile corrections agen-
cies. ' : -

e Smaller agencies generally reported higher relative
requirements for additional personnel than did larger '
agencies. However, heads of large police depart-
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ments, with 1,000 or moie enyloyees, also reported
a need for large percentage increases in staff,

Wide inter-city differences in the ratio of police
employees to population served were found to be ex-
plainable only in part. by differences in crime-related
workloads.

e Policc >mployment ratios in larger cities (100,000 to

1 million population) were found to be partially
correlated with differences in robbery rates among
these cities. In smaller cities, per capita tax levels
were found to be more important in expliining
inter-city differences in police staffing than were
crime-related factors.

e Higher icvels of police staffing have, moreover, not
bren consistently associated with improved per-
formance, in terms of crime reduction or clearance

. rates. A number of studies, based on data for states
or larger cities, have indicated positive results; other
research has been inconclusive in this respect.

® Although increases in 1.idice staffing are probably '

fully justifiable in many growing or 1éss affluent
communities, the limited correlations among police
staffing, crime rates, and police performance
suggest that, in other communities, improvements in
.deployment and utilization of existing resources,
combined with more active citizen involvement and
support, may be .as important in improving overall
police performance as additional increments of
police manpower.

In state trial courts surveyed by ‘the NMS, criminal

" case delay problems were found to be associated both

with inadequate judicial staffing and with court man-
agement and procedural policies. -

e For courts with 100 or more felony filings in 1975,
felony backlogs at end 1975 cormesponded to a 4.4
month case delay. period in courts where judges
handled 200-399 felony equivalent cases per year,
as compared to 7.1 months, where ‘the caseload per
judge-year was 1,000 or more.

o The proportion of cases disposed of by plea bargain-

" ing"was found to be significantly higher in courts
with high criminal caseloads per judge.

e However, factors such as observance of strict con-
tinuance policies, greater degree of court unification
and effective speedy trial laws were also found.to be
-associated with shorter case delay.

In prosecution agencies, criminal caseloads per full-
time prosecutor were found to be nearly twice as great in
the larger agencies, with 10 or more employees, as in
offices with less than 5 employees.

o High criminal caseloads per prosecutor (300 or more
per full-time equivalent prosecutor) were found to

be associated with-a significantly longer average

court case deiay than in jurisdicuons where pros-

ecutor caselor ' ~re substantially lower, based on
a matched survey o1 prosecutor and courts data for
188 jurisdictions.

Estimates of additional manpower needs of public
defender agencies wers jound to differ widely, depending
upon the criteria used.

e These ranged from an increase of only 18 percent

based on public defender estimates of the number of
additional staff attorneys needed to *‘fully comply”’

with recent Supreme Court decisions, to as much as

a six-fold increase. based on full provision of defen-
der services to all individyals charged with felonies,
misdemeanors or juvenile offenses, whether through

- defender agencies or assigned counsel systems.

In corrections agencies, comparisons of actual staff-
mg ratios in key occupations with those proposed by
various national commissions or professional associa-
tions indicate major deficits of probation and -parole
officers and of : reatment and educational staffs in pns-
ons and local jaii-.

o Only about one-half of state pnson system< niet the
American Correctional Association staffing standard
for social workers; about one-fourth, for psychia-
trists, and only about 10 percent, for psychologists,
in. 1974; whereas 60 percent met or exceeded aratio
of one custodial officer per six inmates, originally
proposed by the President’s Crime Commission in
1967. Prison wardens responding to the NMS sur-

. vey in 1975 also reponed a much higher relative

shortage of treatment staff than of custodial officers.

‘e Among probation and parole officers surveyed, only
28. percent met the ACA standard of SO case units
per officer. Caseloads ranged from a median of 42
per month for adult parole agéncies and 62 for
juvenile -agencies to 161, for adult probation agen-
cies.

o Staffing ratios in most state juvenile institutions in_

1975, on the other hand, generally met or exceeded
professionally recommended standards, in part be-

cause of the substantial recert declines in inmaté’

populations. Juvenile corrections administrators also
reported “substantially lower needs for addmonal
manpower than any other category of agency execu-
tive. ‘

Conclusions

1. The composite survey evidence tends to support a
need for selective increases of personnel in most
categories of criminal justice agencies, other than
juvenile corrections institutions, in order to enable them
to fulfill all their assigned responsibilities and
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" projected to £

e

workloads—particularly for addiion: pro-
secutors and defenders, and for addition. < and
caseworker personnel in correctional activiu

2. However, provision of additional resources
alone—in the absence of other needed policy or organi-
zational improvements—will not necessarily contribute
materially or efficiently to the ultimate national objec-
tives of crime reduction and improvement in the quality
of justice.

C. The Er‘wployme_nf Outlook

Overall employment growth in state and local law
enforcement and criminal justice agencies is expected 1o
be considerably slower berween 1974 and 1985 than,
during the early -1970’s, as the combined result of a
projected slowdown in crime rates and of ttghter state
and local government budgets.

e The crime rate, as measured-by the FBI index for
Pan I offenses, is expected to experience & a relatively
‘slow net growth tetween 1974 and 1980 and to
decline significantly between 1980 and 1985 as a

. result.of: (1) a projécted reduction in the vouth

“population; (2) increased popu]atlon decent.allza-
tion; and (3) a pro;ected reductlon in unemployment
rates.

. Criminal justice expenditores and employmcnt

~ growth will dlso be checked by the more limited
increase in state and local govemment expenditures
_projected for 1974-1980, as a result of the recent
economic recession. ' _

o Although *‘full-time equivalent’’ emplo; ment in
criminal justice accivities is projected to grow by

. nearly 400,000 cr 43 percent betw.en 1974 and
1985, the projected annual growth rate, of about 3
percent, will thus be substantially below the average .
annual Ancrease of. about .5 percent experienced
between 1971 and 1974.

Emplaymen. erowth rates-between 1374 and 1085 are
ubsiardially greater in the courts and
correctional sectora thar in law enforcem::i.

o Phlice protects. .sencies are expected to .ncrease
their staffs oy -cout 180,002 v 33 percont, he-

" tween 1974 2ad 1985, in vl .
their share ¢« total crishesid justice emplas i will
decline from about 59 e ~ent 10 35 pe et wvey this
pericd. Mererapid empioyment growtu 18 pmjected
for state and county agencies, than for city polics
departments.

-e Prosecution-and public indigent defense agencies are
expected o experience the most rapid growth
rates—of 71 percent and 91 percent, respectively.

° Total employment in state and local courts wul in-

JMe 2Qe derEs, but’

Yol HULT Lapid Bruwtn
than for courts of

Cicdse DY D+ peicein
for general jurisdict,
limited or special juris

e Overall employment in co wections activities is pro-
jected to increase by 62 percent, but with very di-
vergent growth trends for different agency
categories. The most rapid employment zrowth is
projected for probation and parole agencies and in
locally based juvenile institutions in contrast 'to "a
projected employment decline in state juvenile in-
stitutions. Employmen- in adult correctional institu-
tions is expected to increase by 58 percent as a result
of a projected trend towards increased imprisonment
of some categories of offenders.

Employment growth will be more rapid in the profes-
sionnl, technical and administrative occupattom than in-
the ''line’’ law enforcement occupation$.

e In police agencies, the -number of non-swom' per-
sonnel is expected to increase by 53 percent, as
compared to a projected increase of 28 percent in
sworn officer.employment, as a- ~result of the con-
tinued trend towards increased use of cmllars in
administrative and technical-positions:

e Employment f non-judicial personnel in general
jdﬂSdlCthn and appellate courts is €xpected to grow
more than twice as rapidly as judges, reflecting
increased requirements for admlmstratlve and tech-
“nical support personnel.

o Staff attorneys in prosecutlon and indigent defense
agencies, and probation and parole officers, will
-also experience relatively rapid employment
growth. . '

o Child care ~workers in juvemle institutions are ex-
pected to ‘experience very limited employment
growth, as a result of the projected coutinued trends
towards delnstltutlonahzatlon and the use -of
community-based programs. .

Analysis of a number of major recent trends or de-
velopments in.the criminal justice system i.udicates that
they will have mixed impacts upon agency manpower

" requirements. ¢

e The trend towards decriminalization of certain vic
timless offenses, such as public. drunkenness, has
apparently had' limited impact .upon police and
prosecution manpower needs, based on executive
responses.

e Formal pre-trial diversion programs were reported
by about one-third of probation ard parole agencies
and about two-fifths of the prosecutors. Workload
impacts were also reported to_be_ lircited. These .
programs may have contributed, however, to the
-declining trend in juvenile institutional populations.

o The impacts of the trend towards determinate, and to

3
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mandatory minimum sentences,
needs cannot yet be de*ermined, but these trends are

< likely to entail more manpower for both correctional
and courts agencies, with a probable reduction in
parole agency workloads.

e An increase i'1 court'unification is likely to result in
economies i1 judicial manpower by reducing or
eliminating various limited or special jurisdiction
courts, but may require increases in support person-
nel in higher ievel courts and court admlmstrauve
agencies.

e Increased reliance upon community-based pro-
grams, primarily for juvenile offenders, is a sig-
nificant factor contributing to a projected reduction
in employment in state training institutions, and has
also. tended to shift some of the correctional em-
.ployment from the public to the private sector.

~ The above manpower assessments and projections are
necessarily subject to considerable margins of uncer-
“tainty because of the limited historical data base avail-

able and the need to make -numerous assumptions

< concerning both future criminal justice system trends
and broader economic or social trends. -
o A dgtailed methodology for use in periodic updating
. of the NMS projections has been prepared, which
* will allow incorporatior of revised policy assump-
tions and new data, as they develop.

'D. Personnel Recruitment
- and Retention

" Rebsgively high personnel turnover rates, as well as
difficulties in recruiting qualified apphcants. had been
expenenced by many criminal justice agencies during
‘the early 1970’ s—prior 10 the recent economic recession.

o Personnel tumover {quit) rates were particularly
high for assistant prosecutors and defenders, child
carg workers, cormrectional officers, and law en-
forcement officers in small departments; they were
relatively low for police officers in large and
medium-sized departments and for probation and

’ parole officers

° Recnutment dlﬁiculnes in the early 1970’s were

reported by nearly one-half of the chiefs of small
“police and sheriff’s agencies, by over 40 percent of
the wardens (wrth respect to correctional cfficers)
. and by-cne- -fourth of the prosecutor-agencies.
Personnel turnover and recruitment problems were,
however, greatly reduced by 1975, as a result of the
economic recession. - B
e NMS survey results and.field-interviews in late 1975
indicated that quit rates had dropped sharply and that
" “gufficient - applicants e
categories of positions.

upon manpower

for- most. .

Y a oo
. - .

“nal justice occupations are projected to be substantially
lower during 1975-80; than in 1974, due to continued
low tusnover and reduced employment growth.

o Relatively sharp reductions are pmjected for swom
law enforcement officers, correctional officers and
child care workers; smaller reductions for assrstant
prosecutors and defenders.

o If general labor market conditions improve in the
early 1980’s, as anticipated, turnover and recruit-
ment rates will increase srgmﬁcantly, but could still
remain below 1974 tevels in.most occupations, other
than assistant prosecutors and defenders.

Employment of minority personnel in police officer

and correctional officer- positions increased in the early

1970's, but still remains below the ratios of minorities in

the populations served by these two occupations.

Annual recruitment requirements for most line crimi-

o For law enforcement officers, the lowest proportions -
of blacks were in state or county agencies. The -

greatest disparities, in relation to overall population
- ratios, were in LEAA Regions I'V-and VI, whrch
include most of the Southem states. '

¢ Among 17 state pnson systems with large propor- -

tions of black inmates, only § states reported pro- -

portions “of black oorreotlonaI officers which were
one-halt or more of the cornesponding black mmate
\ ratios. ° no
o At the executive level, representation of blacks or

other minorities was found to be negligible among .
police chiefs and sheriffs (1 percent or less), but .

substantially -higher among heads of correctlonal

agencies.

\ IR
o Continuation of recent minority recrultment ratios -

for blacks ahd Spanish-Americans would increase
the minority share of total law enforcement officer
positions from 9.3 percent in 1974 to.13 percent in
1985—still substantially below their projected over-

all vopulation ratio of 17.6 percent in 1985
Utilization of women in pohce officer posmons ‘has
grown only slightly—from about 2 percent in 1 960103

- percent in 1974. -

¢ Women police officers continue to be drsproportlon-
ately concentrated in support-type posrtror\xs rather
than in line activities, Y

\
\

[4

Concluslons

- .

. The outlook is for lower levels of recruitment in.
most criminal justice occupations in the next five years

than in the early 1970's, hence Tesulting in a reduccd .

volume but increased quality of entry level personnel.
2. .However, if labor market conditions substantially
rmprove, personnel turnover will agam increase, with

19




attendant costs and ptoblems for criminal j'ustice agen-
cies. Concerted: efforts to upgrade status of criminal
'_]ustlce jobs, for example—through job erlargement and
career development programs—should be encouraged
3. Criminal justice agencies—particularly state and
county police and sheriffs departments—have seriously
lagged in minority recruitment and have made limited
progress in utilization of women in line positions.

E. Higher Education for Criminal
Justice Personnel—The LEEP Program

Over $40 million per year has been expended by LEAA
in recent years for academic assistance for cnmmal
justice personnel, mainly through the Law Enforcemenl
Education Program (LEEP). -

e A basic premise of the program is that hlgher educa-

tion for law enforcement and other line personnel is
a necessary condition for upgrading their per-

formance and for improving the responsiveness of the -

system.

e A number of gundelmes issued by LEAA, establlsh
a'sequence of prorities for LEEP eligibility, as well
as certain criteria for institutional qualification, in
terms of program content, faculty qualifications and
_faculty-student rafios.

NMS assessmets have not confirmed the need for

‘mass higher education for all line law enforcement or
correctional officers, but do support the ne.d for a more

seléctive program-of support for conunumg education, to *

meet career development needs at the supervnsory and

'"'-~managenal levels and' to srrengrhen the_system’s re-

sources for research, development evaluation and train-
ing. S

e Occupational analysns studies, based on rmngs of

skill and knowledge needs for specific poli . officer
tasks, failed to identify any major task of the basic
patrol officer _which. necessitated a college-level

educational background as contrasted to a-signifi--

_ cant number of line supervisory or managen.tl tasks,
requiring such training.

" @ A review of available research findings designed to

relate education—and Other attributes—to police

_ performance, or police attitudes, similarly provided .
. limited. evidence of superior performance by -

- college-educated officers.

“@ Police chief responses to NMS queries concemning
relative perfOrmance of college-educated officers
were quite mixed, and appeared to be highly con-
ditioned by the respondent s own educationa] back-
ground. Of seven performance. criteria, college
edacated officers were rated as superior by z plural-
ity of respondents in ‘‘handling of paperwork,”’

-

. £
.“d_eaiing with juveniles'* and “achidving pmmo-'
tions."

e Only about 5 percent of police agencies responding

required completion of one ur more years of college -

as an entry standard for [olice recruits.

e Nevertheless, police chiefs and sheriffs—as well as
heads of correctional agencies—strongly endorsed
r'ontlnumg education for in-service personnel—and
reported a vanety of inducements, ranging from
adjustment of work -schedules to provision of in-
creased pay based on college credits or degrees.

The LEEP program appears to have significantly con-

tributed to a sharp recent growth in college-educated
police officers.

e Over 80 percent of LEEP assnstance has been given
to' law erforcement employees, although they ac-
count for less than half of total criminal justice
personnel. About one-fourth of all law enforcement
and probation and parole officers received some

- LEEP assistance, as compared to 14 percent of cor-
rectional personnel

e This has in turn contributed to .a pamcularly rapld
recent growth in the proportion of police officers
with one or more years.of college education—from
20 percent in 1960 and 32 pCX’CFnt in 1970 to 46

. percent in 1974.

e Since this trend was influenced by a number of other
factors, including the GI Bill and general labor mar-
ket trends, the net effect of LEEP cannot be clearly'

“isolated.
The quality of much of the LE" P funded educanon

* appears to be seriously deficien(, however, even when

related to LEAA’s own modest standards.
e At least 15 percent of all LEEP-funded ¢
narrowly training-oriented, €.8., proc. rai
control, polygraph or report writing. Thi: - as par-
ticularly frue of the two year college programs.
~ @ Only 77 percent of LEEP faculty, and 60 percent of
those in the two year collegus, had any advanced

i~ degrees, as compared to 93 percent of all college

and university faculty.

' @ Only 73 percent of all LEEP- funded programs had -

even ong full-time faculty membex in the 1975-76.
academlc year. ,,‘

e Less than one-half apparently satisfied the LEAK o
ulty .

gundelme of one full-time equivalent.
member per 60 full-time equivalent students.
o Other qualitative problems, not equally amenable to

statistical documentation, have included lack of 5

_ adeyuate_academic performance standards and lack
of adequate integration between two-yeat and four-
year college programs.

Projected cnmmal jusuce manpower trends will re-

5
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duce the need for academic assistance for hasic line
personnel, but are expected. to increase educational de-
mands for managerial positions and in the corrections
and courts sector. .
@ Employmeni will grow much more rapidly in the
latter-sectors, as well as for non-sworn police posi-
tions, indicating a need to achieve better balance in
LEEP recipients and in curriculum offerings.

e A continued sharp increase in the proportion of
police officers with at lezst one year of college is
projected—from 46 percent.in 1974 to 75 percent by
1985—due in large part to rapid growth in the pro-

* portion of new recruits with some college work. This.

will further reduce the need for academic assistance
programs at therfreshman/sophomore levels.

e There will, however, continue to be a considerable -

‘‘educational generation gap’® in many police
forces, as illustrated by the fact that in 1974, onty 28
pemeni of officers in managerial-level positions had
. completed two years of college, as compared to over
40 percent of all patrol officers and sergeants.
® Demands upon executives and other managerial-
level personnel are also becoming more sophisti-
cated as a result of growing pressures for fiscal
.performance and accountability, recent court deci-
sions and the growtn of pubhc sector umomsm
) Ma_]or LEEP Recommendations:
" _1. Upgrade and enforce qualitative standards of LEEP
programs, working with- appropnate accredmng organi-
zations.
¥2. Assxgn pnont\ for LEEP funding to advanced un-
dergracuate and gruduate-level programs; phase out aid
for first two years. b
~ 3. Place’ greater. emphasls on assistance to correc-

tional and court-agency personnel by rcqumng better

balance in course offerings.

* 4, °Initiate program- of grants tu assist both highly
qualifigd in-service personnel and pre-service personnel
enrolied in full-time graduate programs in crime-related
or management fields.

2

F. Training for Law Enforcement
and Carrechonal Occupatlons

Although formal emry training was provided by nearly
. aL }olide or’sheriffs’ agencies with 25 or more em-

ployees in 1975, and by nearly all state adult correc-
sional agencies, substantial proportions of the small *

iuveniie corrections and probation or parole offices, still
provided no formal entry traimng to their line staff.. .

\\pjlf;eand sheriffs’ agencies, and ldrger proportions of

@ Among law enforcement agencies with less than 25 .

employees, 31 percent. of the police departments and

22 percent of the sheriffs’ agcncies provided no

formal entry-level training to new. recruits. State or

regiéfal academies were used by a majority of the
~ smaller agencies which did provide training.

o Near'y one-half of all juverale agencies, and over 40
percent of probation and parole agencies, provided
no formal entry training to their line staffs.

<§‘A large proportion of entrv-training programs in these
“occupations were shorter in length than the minimum
standards recommended by the National Advisor) Com-
mission. :

o Recruit training courses for pohce and sheriffs. were
less than the recommended minimum of 400 hours’
in agencies accounting for about two-fifths of law
enforcement employment. Only one-fourth of pro-
grams for agencies in the smallest size group met
this standard. |

e Over one- half of the programs for adult correctlons _
were less than 100 academic hours. - B

e Entry-training courses for child care workers:aver-
aged about 30 hours; less than oone-fourth were in
excess of 40 hours.

® About 55 percent of probatlon and parole agencnes
reported entry-training programs of 40 hours’or less;
only about 20 percent exceeded 100 hours. -

Although most .agencies provided soine formal in-
service training for experienced personnel, the propor-
tion of employees receiving such training in 1975 was
very small in the case of most police and adult correc-
tions agencies; mi« /i larger, for juvenile corrections and
probation and parole staffs.

e Over 90 percent of the police and sheriffs’ agencies
reported that less thar one-fourth of their. officers
had attended an in-service course in 1975, Only 36 ‘

_ percent of all swomkofﬁcers reported that they had
ever takena specialized course, other than recruit
training, based on the 1,975 Census personnel sur~
véy. . -

e Less than 10 percent of state’ correcuonal ofﬁcers
had attended an in-service course in 1975, e

e [n contrast, juvenile corrections and probatxon/
parole agencies reported that, where in-service train-
ing was provided, a large proportion of their staffs
had participated in 1973.

Training Courses of both law enforcement officers and
of correctional officers place primary emphasis on pro-
cedurestund on, techpical skills; relanvely lmle emphas:s
on human relations aspects. -

 Only about 7 percent of course time in law enforce-
ment academy recruit training courses_was. allocated- -
to’ ‘‘humnan values and problems,’” {e.y., commu.
nity relations, juvenile delinquency, minority rela
tions, crisis- intervention), as compared to the 22



percent rec6mmended by the Nauonal Advnory
= ‘Commission for these subjects. 5
. ® Subjects such as inmate-staff relations, inmate nghts
and race-relations similarly received much ! less em-
phasis than custodial and security procedures, in
courses for adult corrections officers.
~ Law enforcement academy training methods and Jac-
ulty resources were found to be in need of substantial
uy. grading.

" @ The formal lecture method continues to be the pri-
mary mode of instruction for nearly alt classroom
subjects, with very limited. use of individualized
training or other more innovative methods. -

o Field training was_included in the recruit training

. curriculum in only 36 percent of the academies re-
_sponding to ‘the NASDLET survey, despite strong
" emphasis on the need for such, training by. police
- training experts.

o Nearly 80 percent of academy faculties consnsted of
part-time instructors, many of whom are in-
adequately prepared for non-procedural subjects.

e About one-half of the surveyed academies reported

) recruit class sizes in excess of the maximum of 235, .

recommended by the National -Advisory Comniis-
sion.
Supervisory training—although strongly endorsed by
most execulives—was reqmred by only-a small propor-
“tion of law enforcemem and correctional agencies.
e Mandatory” supervisory training was recommended
" by the Naticnal Advnsory Comuission; its impor-

-

tance "was also confirmed by NMS analyses of -

" supervisory tasks and knowledge requirements.
e However, only 37 percent of the police agencies, 29
. percent of the sheriffs”agencies and abqut one-tenth

of the correctional agencies surveyed by the NMS -

required that newly appomted supervisors take such
V)
courses, either before or shortly after assumlng their

dauties.
»

Conclusuons

1. Major gaps in provision of training to line law.

enforcement and correctional personnel include~—
o Continued absence of any provision for formal entry
level training in largeproportions of juvenile correc-

tions, probation and parole, and small police or’

_sheriffs’ agencies.
o Inadequate pamcipauon ¢f line law enforcement and
_ - comrectional officers in in-service training. -
\ e  Limited requirements for supervisory tralmng, par-
"cularly for correcuonal ofﬁcers

Q
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- o Insufficient course lengths, .as compared to the
mimum standards recommended by the Natlonal

Advisory Commission.

o Inadequate coverage- -of “*human relatlons aspects
of the .law enforcement and correctional officer

- roles. .

o Excessive teliance on tradmonal lecture niethods
and on part-tlme faculty in academy programs.

.
G. Managemerﬂ Training and Educuhon

’ lncreased emphasis on scientific management me!hods
and on accountability for use of resources, as well as the ~
growth o) unionism among both police and torrectional
employees, have highlighted the importance of system-

" utic management training programs For criminal Justice

executives. .
o Courses in administration, personnel management

“budget and community relations were among the

subjects most, frequently recommended by incum-
bent executives as important for newly appomted
heads of police and correctional agencies.-

Although nearly all executives of law enforcement and

corrections agencies reported having taken some spe- .

cnal.zt’d training in their respective fields, subslanual

" proportions had -not been specifically trained for their =

management dusies;. either in formal degree programs or

in spectal managemem Irammg courses. - .

o Only about one- “fourth of police chiefs in _|unsd1c-
tions with 17, 000-or more population, and one- -fifth -
of sheriffs in agencies with 10 or more employées,
were college graduates in 1975. Among correctional
exzcutives, - the pelcentagc) of college graduates
ranged from 63 percent in ‘adult institutions to 91
percent in juvenile agencies.

o Based on comparisons of executlves tralmng rec-
ommendations with their own tralmng background,

" courses in budgeting, planning and evaluation were
consistently identified as the **most needed’’ train- -

ing for all categories of executives. Other key areas

~ of management tralmng deficiencies, based on this,

_criterion, included training in personnel manage-

men¢ and community relations for law enforcement

) /Executlves, in facility, management and community

-/ resource development for correctional institution,

executives; and in commumty relations and use of

community resources;” for’ probatlon and pamle
office heads. :

o

_Although a considerable variety of separate manage-

ment training and education courses are - avaitable, many
of these programs are too fragmented, too short and too
specialized *or—when university sponsored—are too
theoretical in approach - :

/\
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2 Few courses are addressed to such basic manage-

ment responsnbllmes as problem ldenuﬁcauon and
- establishment of management priorities, or are de-
signed to strengthen leadership skills. s

e The effort to adapt courses 3o the limited time avail-
" ability of most executives has resulted in a prolifera-
tion of short orientation courses on special subjects,
which lack integration or continuity..

Major recommendations for LEAA assistance in man-
agement training, include: (i) planning and developinent
of comprehensive management training and education
programs for criminal justice exec:iives; and (2) estab-
tishment of regional centers for provision of management
training programs-to all categories of criminal justice
executives.

H. Professional Education and Training.
for Judicial Process Occupations

Undergraduatc law school courses prowde an in-
adequate preparation for legal practice in the criminal
justice system—Whether in prosecution or defender
-agencies or in judicial roles.

e Despite some increase in course offerings, cnmmal

" justice courses accounted for only 6.8 percent of

total law school offerings in 1975. Only about oné-
third of the law schoois offered-advanced courses or -

-seminars.

e Course emphasis is on broad: principles and on de-
velopment of analytical skills, with very limited

. coverage of procedural and institutional aspects of

~ criminal Jaw practice. :

@ About.seven out ‘of ten chief prosecutors and de-
fenders considered law school graduates inade-
quately prepared in procedural and tnal advocacy

: skills. ’

e Clinical law programs are designed to pamally
coinr.nsate for these limitations, but only about

one-fifth of recent ‘graduates have completed such - )

programs.

Nearly one-half of all prosecution and public defender
11gencies surveyed by NMS offered no formal entry train-
iz1g, other than brief orieniat_ions, fo newly hired staff
at'orneys. = * -

_ @ Despite considerable recent growth in national and
state-level training progranis, 47 percent of both
prosecutor and defender offices reported no formal
-entry training other than basic orientatiom:
day or less for newly appomted assistants. A

e Avalfablllty ‘of formal entry training vaned with

agency size: less than one-half of the smsH prosecu-

tion offices ‘with fewer than 5 assistant pros-
ecutors. provided such training as compared to 80

&7
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@
percent of the large offices, with 25 or more assist-
ant prosecutors. Smaller offices are more likely,
howeyver, to recruit attorneys with prior trial’ experi-
ence, often on a part-time basis. ‘

"o Entry courses were relatlvely short, typically less
than two weeks. :

In-service training for experienced staﬂ is mainly pro--

vided through external programs, zxcept in the largest
-agencies, with participation usually on a voluntary
basis. :

e Only 28 percent of the defender agencies and 15
percent of the prosecution offices—mainly those
with 25 or more employees—provide formal in-
house training for their persornel,

. Ma_|01 sources of external continuing legal education
were the national colleges’for district attorneys and
for defenders, programs spensored by national pros-
ecutor and defender associations, and those spon-

. sored or conducted by state-prosecutor and defender
offices. .

e Although a large proportion of agencies provided
some assistance for external continuing. education,
only about one-third had policies requiring staff par-

_ ticipation. p

o Training contents of in-service programs tended to -

" parallel those of entry level courses, but with lesser-
emphasis ¢n procedural subjects.

Specialized training of>many chief prosecutors and

. defenders is significantly deficient, based on compari-

sons between recommended-courses and courses actually
taken by incumbents.
e In addition to a need for further specialized trammg'
in legal subjects, such as law of evidence and trial
_advocacy, significant proportions of incumbents ex-
pressed an interest in management courses and in
raining in community and human relatiorfs whereas
. very few had actually attended such courses.
Progress in judicial training programs.kas been un-
even, with significant deficiencies in availability of

entry-level training and in the quality of in-service train-
ing programs and training services.

"o NMS field interviews confirmed, that newly ap-
pointed Judges were inadequately prepared by prior
. experience or trammg for most specnahzed juditial
tasks., . :

' Entry level training was only provided, however, by
about. one-half of the states for judges in trial courts
of general jurisdiction, sad by about two-fifths of
the states, for Judges in courts of specnal or hmlted
---jurisdiction:: - ; - — e

e Although vmunlly all states provnded some form of
in-service judicial., education ‘through state-level
and/or national programs,.most state programs were

9 9 . . ) e b
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limited to short week-end sessions on special topics,
astontrasted to the more comprehensive programs
provided by the national colleges and by a few of the
larger states: '

e Nearly one-third of all states utilizing lay judges had
no requirement for formal entry training for these
officials, despite the obvious neeg for such training.

e Supporting services for new judges, such as bench -
books, manuals and evidence g,undes were still in-

» adequate in most states.

Court administrators were found to vary wrdelv in the
scope of their manageridl responsrbllmes and in their
own' professional preparation.

e State court administrators genemlly have broad re-
sponsibilities for fiscal management, planning and
evaluation and statistical management. Over 80 per-
cent have a legal professional background.

e However, a.substantia!. propostion of trial court ad-
ministrators have predominantly administrative
duties, limited to such functions as calendar man-
- Agement and statistics. Many of the latter have no
professlonal staffs, while those with professional
assistants motre frequently reported fiscal and per-/

~ sonnel management responsibilities among their kéy
. functions. Over three-fourths of the latter were col-

lege graduates, as companed to less than one-half of
the administrators without staffs.

» Over 70 percent of court administrators had less than

5 years of service in their current _positions. How-
~ ever, about vne-half had held prior court adm,nlstra-
2 tive positions. . ¢ :
Training. and educational needs of court adminis-
tratogs vary with ‘their functional responsibilities.
e Academic field prefercnces, for all surveyed court
"+ administrators, were management, law and public
administration, in th!tt\order V/hereas state court
admiristrators strongly prefer a2 legal background,
~trial coiirt -administrators give first priority to man-
agement training. . .
o Training courses in court informatior systems and in
-p planning -and- evaluation were most frequently rec-
. “*~ommended by state court administrators, whereas
_trial court. administrators assigned _first priority to
case flow management. .

AIthough most court ac{mtmstmtors had received some
specialized training, on ly_about one- -fourth had com-
pleted a special program in j.udtcml admtmstranon be-
fore entering their current posmon . -5

. @ Major sources of court. ‘administrator trammg in-

‘—-.—cluded the. Institute for_ Court Management, state
agencies, the National Association of Trial Court
Administrators and umversnty -related centers for
continuing educatlon - el

-
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Recommendations for upgrading court administrator
capabilities incliide provision of support for graduate
fevel pre-service programs, increased emphasis on de-  *
velopment of broader ‘managerial skilfs in both pre- - .
service and in-service courses, and orientation of judges .

" on the court administrator function. ’ e

I. Major Priority Recommendations

- Educational assistance priorities under the LEEP
program should be shifted from a general objective of
upgrading of-academic educatign of all line law en-
forcement or correctional persaanel to a more selective,
quality-oriented program, designed (o, improve com-
petencies of managerial-level personnel and of profes-
sional staffs in planning, research, evaluanon and
educafion.

o LEEP institutional quahﬁcatlon standards should be
‘upgraded and effectively enforced.

e Priority should' be given to qualified students in- . -
advanced undergraduate and in graduate level pro-
grams, with a phase-out of support for students in_
first two years of college. DAL s

. o Prigrity should be.given to programs..whlch tiffer
more balanced curriculum offerings, including
adequate coverage of cOrrections and court-rélated
subjects.

o Special programs ‘of dlrect grants for full time
graduate study in crime- -related or management sub-
jects should be established or strengthened for both
managenal -level in- service personnel and for highly
qualified pre-! ce students.

e Assistance should” be provided for development of
lmproved law school curricula educational materials |
and methods in the field of criminal law practlce ;

Training assistance programs should concentrate on.

correcting existing major: quanmatlve andlor qualnanve
deficiencies, in~luding emphasis on management train:
ing, on assistance for smaller agencies; and on enrich-
ment of existing training rfor line law enforcemem and
correctional officers. S -

° Pnonty should: bewgwen to~ developmv"t of -inte~ -~
graied management training programs . .1 criminal
justice supervisors and managers, to be conducted at -
-regional management training centers.

e Formal entry level training should be made manda-
tory for perSOnnel in all line criminal justice occupa-

- tfons, including police officers dnd deputy sheriffs in
small agsncies; judges, assistant prosecutors and
_ defenders; comrectional officers, child care workers
~and probatlon ‘and parole officers.

o State and regional académies for trammg of person-
nel frqm smaller agenCIes~should be expanded and -

". ~ 9
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lmproved in qullty to assist'in duhlumg this objcé
tive: ST
_.: ® Training assistance for line law enforcement. and
correctional officers, in entry and in-service pro-
grams,  should emphasize qualitative improvements
in training methods, in training faculty and in scope
of training, mcludmg improved covemgc of **hu-
man relations’’ subjects.
oSupport should be provided for- cevelopment of.
model curricula and improved training methods, for
law enforcement and correctional” academies, in-
cluding provision for systematic evaluation ef train--
ing effectiveness. = :
A positive organizational commitntent to cnmmal jus-
tice manpower planning is a -necessary condition for
" improving the long-range . effectiveness of assistance
pragrams for manpower development, at both the ng-
tional and state level. '

" @ A Manpower Analysns and Planmng Office or unit
shoud be established in LEAA for maintaining a
continuing assessment. of manpower developmcnt
needs and resources.

1

~
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@ A specialized unit on criminal jUblch mdnpower‘

statistics, as well’as @ national cleanng’house func-
tion on planned or ongoing criminal “justice ‘man-
power surveys, should be established ip the
appropriate  LEAA o1 Depanment of Justice
- statistical office. ’ ’

o Priofity in development of the needed crimipa] jus-

tice manpower data should be placed on linkages
-with existing federal statistical programs, and on

development of a cooperative federal-state program,

for meetmg supplemental data needs.

o State planining_agencies should be encouraged to
develop parallel criminal jusgice manpower planning
and Bata analysis functions. lﬁclud:.ng provision of
training asgistance to plannmg staf€g,_ - -.

e LEAA annual plan guidelines should be revns\,d to
require periodical submission of comprehenswc
manpewer assessments, in place of the current re-

quirement for routine manpower statistics in the

annual plans.

>



CHAPTER II.

PURPOSE- AND SCOPE OF

<

. -THE NATIONAL MANPOWER SURVEY -~ .

A. Backqmund

- All major‘assessments of the criminal justice system

during the past decade have assigned a high priority to

" upgrading the personrel of the Mation’s law enforce-

‘ment, judicial and correctional agencies. The President’s

.Commission on Law Enforcement and Adininistration of
-Justice, in 1967, identified as one of its seven major,

o

objectives, the need for attracting ‘‘more and better
people—police, prosecutors, judges, defense attomeys,
probation and parofe. officers, and corrections- officials

with more knowledge, expertise, 'ipitiative and integ- -

rity.”’ ! Similarly, the National Advisory Commission
on Cnmtnal Justice Standards .and Goals, in its 1973
Repon~ included numerous specific recommendations
for improvement of selection, trainimg aad.education of

personnel in virtually all major law enforcement and

criminal Justlce occupations.

Recommendatlons for qualitative lmprovements in:

personnel have often been paralleled by findings on the
neechor qua‘htltatlve increases lrLstafﬁng A decade ago,
the President’s Crime Commissibn reported the need for
substantlal increases in-personnel for a wide range of

_cnmlnal justice occupations, such as police . ofﬁcers,

judges, pubhc defenders, orobatlon and pasole officers
and correctional _speciglists. Despite considerable’ em-
ployment growth, reports of personnel shonages-—ln the
face of mounting agency workioads—have * oers:sted
throughout the past decade. Thus, in his Annual Repon
for 1976, Chief Justice Burger cited a:requirement for
addmonal judges, as one of the pressing needs of the
Nation’s _|ud101ary, in coping with large case. backlogs.?

This emphasis mpon improvement. of personnel re-

- sources stems in part.from the fact that law enforcement -
-and criminal justice services are highly labor—mtensnve‘
 activities. ‘Over 80 percent of all direct govemmental

expendltures for these activities go to defray the salaries

. and benefits of agency employees. The perfo"mance of .

these agencies depends, in large measure,. upon the

' sktlls. capabllmes “and dedication of their p.ersonnel—-

v . L .
e ., . '
Tr— . . .
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and_on the quahty of their- leadership. The personnel

vanable is particularly critical because of the wide de-
gree of administrative discretion entailed in every stage

'of the criminal: justice pmcess fn% lmtlal decisions to

s}

r

" not only at the national level, but—in considerably more

t

investigate, apprehend and charge suspected offenders
through the. process, of adjudication, and correctional
supervision of those found guilty. In relation to these
responsibilitics, the national commissioas had found’
serious inadequacies in the educational, preparation of

many incumbents oflaw énforéeme:.. and criminal jus- !

tice-positions and in the specialized tramlng available to
them.

In recognition of these needs, financial assistance for
training and education of personnel in state and local
criminal justice agencies has been provided in various
forms by the Law Enforcement Assistance Administra-
" tion since its establishment in 1968. The largest and most

- visible of these programs has been the Law Enfoircement
Education Progrzm (LEEP), which has provided finan-
cial assistance, since its mceptlon, to about 250,000
college students who were—or swho' were planning to

» become—employees of law enforcement or criminal jus-

ticé agencies” Apprapriations for this program, for Fiscal
Years 1968-1976 amounted to a total of $234 million
and were maintained af an annual level of $40 million for
the period Fiscal Years 1973-1976. Other direct finan-
cial assistance has been provided through discretionary
grants to training and educational programs, through the
Educational Development Programs znd LEAA interti-
ship programs. In addition, a-significant percentage of
state expenditures, funded by LEAA block grants, goes
to training and related activities. Total LEAA direct and
indirect expendltares for training and education are esti-
mated-at about $80 million in Fiscal Year 1975, cofre- _
sponding to about 9 percent of total LEAA outlays.?
As these programs have. growp and become institu-
tionalized, the need for systematic assessments of their -
adequacy and effectiveness has become apparent. Such

assessments are needed both to determine the aggregate ,
levels of funding for these programs and to assure that

“the #vailable funds are allocated efficiently. The estab- .
hshment of priorities for assistarice requires an adequate
“body of data-on relative manpower and training needs,
by function and occapation. Such mformatton is needed,

detail—at the state and local levels.

Moreover,. investments in specnahzed trauung and

" education necessarily entail some judgments as to future,

Mo
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v as well as current, personntl and traiwifig needs. To the

extent that these trends can be jeasonably anticipdted for
a period of-: years ahead, the.y can—and shouid—
influence decisions concemmg trarmng and educa.roml
assistance. ‘"

The 'mtratron of the Natlonal M‘anpower Survey thus
rested on the recognition of both the *i’mportam.e of
providing financia! assistance for pers(mnel upgradmg

programs and of ‘the need for a-systematic manoower-‘

planning approach, to assure that such funds would be
allocated as effectively as possible.

# o
B. The Study Mandote

~ .

.

Although the need for more adequate date to assist in
criminal justice manpower planning had apparently been
recogmzed for some time, the specific impetus for initia-
tien of the present study came from a provision in the
1973 Amendments to the Safe Streets Act which directed
the National Institute of Law Enfo*’ce.nent and Criminal
Justice of LEAA to: | '

» ‘‘survey existing and future personnel.needs of
" the Nation in the field of law enforcemeit and
criminal justice and the adequacy of federal
‘state and local programs to -nicet such

. needs.”” * . . oo

Included ¢in this statutory provision were specific_re-

qur.'ements to determine the ‘‘effectiveness and suf-
ficiency

emning its projeet gra‘nts for training and academrc assist-
ance ‘‘based on the needs and pnontres estabhshed by
‘the survey.'’ ®

The scope of the study was more specifically defined

. in the “‘Request for Proposal’’ issued by the LEAA,

inviting proposals for conduct of the study; and in the

" contract awarded to tpe National Plarning Association:

(NPA) in June 1974. The latter provided for a com-
prehensive study of: (1) present and projected personnel
resources; (2) present and projected personnel require-
ments; and (3) present and prOJected training and educa-

issues, inLiudiug personnel fecrvitment and wilization -
policies affec*ing jninority personnel Finally, the con- .
tractor was required to provide a method for periodic -

updating of the. mahpower, training and educution data
and projections 10 be developed for the stuoy Chart 1I-1

~piovides a schematrc summaary of these major study tasks

and cutputs. *

In addition to the formnlatlon of the studv tasks and
objectives, the LEAA contract prescribed other’ majos
guidelines for the conduct of the siudy. The Naticnal
Manpower Survey was tcrprovrde»comprehensrve cover--

) age of all major “categorizs of state and local law en-
- forcement and criminal jUstrce agencies, including t nolice

" departinents, sheriffs’ agencies, correctional institutions,
probu.on and parole - .officers, prosecutors a.d public
defenders’ offices and.the courts. Priority in analysis of
]t.cupatronal msk was. to be given to a number of *key’’.
". occupations, selected on ‘the basis of such-considerations
as -size and importance and the extent of specialized ~

' tralmng and education required..The list of these key
- occupatronc appears. in Chart [1-2.

of the training and academrc assistance
programs provrded by the Federal -Government foréuch__
personnel and forissuance of gurdelmes by LEAA gov-

» ..
1

C Scope of Surveys o

The assess nents requlred by the study entailed dez
velopment of crt,rnprehenslw.;r data on jobs, personnel and
training .and education programs, for law enforcerment
and criminal justice agencres An initial phase of the
study included an identificatiqn of the following-major
cateoones of mfonnatron needed for the assessments.

o Employment and tumover statrstrcs

e Agency workload and expendrture data

e Job charactehstrcs data .

e Personnel characteristics data ¢

¢ Training and education program data -

In almost all mstances suchdata were needed for earth
of the maJOr sectors,” or types of agencies, within the

~ criminal justice system and were’ requrred separately for

@” tion resources for state and local law enforcement and .

A

1

- 12_.

" criminal justlce agencies. Both quantrtatrve and qualita-

tive aspects of personnel needs and reSources were to be

studred with partrqular emphasis on selected key occu-

pations in each agency category. Priorities for upgrading
* training and education practrces apd’ programs were to be
. specified where inadequacies in existing’ programs were

found. Although the assessments of training and educa-
tion programs and needs were to_be the prime focus of

the study, it was antrcrpated that considerable useful data -

~would be derived on related persOnnel practrces and ,

the. majog occupations in thgse agencies. Moreover al-

K though the focus; of the National Mappower Survey was

% broad national-level assessment, some further dis-
aggregatron of this informatior by region, size of com-
munity or agency ‘size was also considered essential,

. In addition to quantitative data,. the study design re-
qurred information of a qualitative naturd, for use par-
ticularly in assessing the tfaining and education needs of
agency personnel and the adequacy of exrstmg prograims
in meeting these needs. Of equal rmportant:e, too, was
“the need to obtain the judgments of agency executrves .
_and other experts, concerning the adequacy of agency
personnel resources and training, and on expected trends :
. affecting future personnel needs.

[f\
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. Chart II-1
L : NMS Objectives

*  Tasks . Outputs

MANPOWER ASSESSMENT
® Current
® Projected

1. T&E PROGRAM

‘ RECOMMENDATIONS/
PERSONNEL QUALITY ASSESSMENT PRIORITIES
. ﬁ:ﬁf;t " , 2. RELATED PERSONNEL
S - POLICY ‘

* Minority representation RECOMMENDATIONS
TRAINING AND EDUCATION . 3. MANPOWER '
PROGRAM ASSESSMENT PROIECTIONS

* Quantitative SYSTEM

® Qualjtative
* Role of federal assistance programs

Al
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NMS Occupations

LAW ENFORCEMENT
o Police Chief Executive
® Police Mid-Level Managcr
o Patrol Officer
® Detective/Criminal; lnvcshgalor
o Patrol Line Supenfllsor
o Police Planner
o Evidence Technidian/Crime Scene Analyst
o Police Legal Ad? isor

JUDICIAL PROCF:}S
© Judge—Court ¢f General Jurisdiction
o Judge—Court of i.imited Jurisdiction
o Court Administrator
o Prosecutor
o Defender

CORRECTIONS
e Correctional Institution Administrator (Adult and Juvcmle)
o Correctional Officer
o Probation Officer
o Parole Officer
o Counselor/Case Worker

Review of the available literature and of ongoing re-
search indicated that much of the information.needed
was-not available on a comprehensive, national basis. To
illustraté, although statistics on aggregate employment
and expendnuree of state and local criminal justice agen-
cies hadibeen complled for LEAA by the Bureau of the
Census since 1969, and were considered comprehensive
and comgarable for the years 1971-1974 inclusive, .very
limited information was available on the occupauonal
dlstnbutlon of personnel in these agencies, on their train-
ing and education, on personnel turnover and on other
personnel characteristics. An on- gomg LEAA-financed
Census survey of characteristics of criminal justice em-

- ployees was expected to fill some of these data gaps, but

this' survey excluded the courts and was subject to a
number of other serious limitations. Generally, agency-

level data were soméwhat more zdequate for policc
‘atenmes, and progressively less adequate for correc-

.ns, probation and parole arcourts- related agencies.
"TO meet these data needs, a comprehenswe survey

- plan was designed, provndmg for: (1) a series of mailed

questionnaire surveys of executives of state and local law
enforcement. and criminal justice agercies; (2) a mailed

- survey of general jurisdiction and appellate court agen-

cies; (3) field visits to 200 selected state and local agen-
cies in 10 states to obtain more detaiied data about their

jobs. personnel policies, training prograr.s and futire -
plans, and (4) field ~isits to selected educatlonal institu-

t|o1s, academies and other specialized LE/CJ training

i4

P

activities. &roval for this comprehen‘sive survey pro-
gram, including over 40 separate major suryey instru-
ments, was obtained from the Office of Management and
Budget in September 1975. Questionnaire mailis.gs and
field visits were ccnducted in the period November
1975-March 1976, with the exception of surveys of
courts’ agencies and court administrators, which were
not completed until June 1976.

The largest single NMS data collection effort con-
sisted of the questionnaire surveys addressed to exectr
tives of state and local law enforcement and correction

- agencies by the Bureau of Social Science Research’

(BSSR). These detailed questionnaires requested three
broad categories of ififormation: (1) oplmons concerning
agency manpower needs, personnel policjes and future
trends; (2) data on agency functions, employment, train-
ing programs, personnel turnover and workloads; and (3)
information on the executive’s own background educa-
tion and work history. An additional questionnaire sur- -
vey was addressed to all state general jurisdiction and
appellate courts, requesting detailed agency data on court
personnel, caseloads, and training activities.

In .all of these surveys, with the exceptlon ‘of the .
smaller police and sheriffs’ agencies, the NMS attempted
to reach all state and local agéncy executives who could.
he identified in available directory sources or by other
special means. These were supplemented by large sam-
ples of the ‘“small’’ police and shenff agencies. The
rraxlmgs were preceded by a letter from LEAA Adminis-
trator Richard Velde urging cooperation with the study.

" Two follow-up mallmgs were made to non-respondents

As a result of these 9et’forts, about 9,700 of the question- ~
naires were completed. As shown in Table II-I, re-
sponse rates ranged from 79 percent for police chiefs in
jurisdictions with 17,000 8 more population, and 77
percent for wardens, to slightly under 50 percent- for
prosecutors, defenders and for the court agency survey.
The latter types of agencies include a large proportion of
small offices, or units, often staffed by part-time person-
nel. Response rates averaged 60 percent or. higher Yor
executives in all agency categories with ten or more
employees, and were reasonably well distributed by geo-
graphical region. Generally these response rates compare
favorably with analogous surveys conducted in this field,
with the sole exception of those conducted by the Burezu

* of the-Census, using its extensive field, orgamzauon

Nevertheless, the survey results must be interpreted with
considerable caution, particularly for agency categories
where response rates fell below 60 percent.

_In addition to these major new_ surveys, the NMS
establiskied cooperative arrangements with the Bureau of
the Census to process data based on its 1975 survey of
nearly 50,000 employees of state and local law enforce--

"

29 .



Q

ERIC

Aruitoxt provided by Eic:

ment. and criminal- justice agencies. other thun couns,
which provided information on their occupations, work
experience, education, training and other personnel
characteristics. These data were intensively analyzed,
based on a specially desigr~d occupational classification
system, and served as the imary source of current data
on the education and specialized training of these per-
sonnel. ‘
{nformation oa state and loc'l law enforccment
academies was also obtained by NS from a nationwide
survey conducted jointly with the National Association
of State Directors of Law Enforcement Training
(NASDLET), based on responses from 250 academies.

TABLE [l-1
NMS Survey Results

Response
Survey Responwes Rate*
Execuuve Survcx \

Police chiefs. ]’urisdictions with

17,000 population or more _____ 1.207 79
Police chiefs, less than 17,000 R

population _____________.___. 1.515 60
Sheriffs, 10 or more employees ___ 309 61
Sheriffs. less than 10 employees __ Rl 55
Wardens, istate adult-corrections

|nsuruu¢ns,..~_; ______________ 200 77
Juvenile corrections administrators _ 585 73
Probation ‘hld arole administrators ' 2.011 67
Prosecutors S 1.544 16
Public detenders _______________ 252 48

., Court administrators - _.____._. 334 3
Courts Agency Survey:

General jurisdiction/Appellate

courts __.... S, 1644 47

Total. all surveys ... ..._ 9.697 58
* Usable quest.onnaires as o percent of quulmnn.nrm muailed, :ulu ne af questionnaires

removed from sample as “out-of- wope” " o7 not lovatable

The NMS also conducted a program of fiela visits to
agzncies and to educational and training institutions

throughout the country. In the course of the study, staff

of the American lnstltules for Research visited about 200
state and local agenues in 10 states, to obtain first-hand
information_on odcupational tasks, training needs and
many related aspects of personnel management and or-

. ganizatioh. Similarly, about 60 visits were conducted by
representatives of the National Planning Association to'

higher education institutions offering criminal justice
programs, to law enforcement and other ‘correctional
academies and to other specialized training and educa-
tional activities. Since comprehensive statistical data on
these agencies and types of aciivities were being de-
véloped from other sources, the emphasis in all of these

visits was upon qualitative assessments and insights, and
»n obtaining the first-hand judgments of administrators
and personnel concerning major current problems and
expected future trends.

In addition to these field data sources, valuable guid-
ance on the personnel needs. and on the training and
education needs of criminal justice agencies was pro-
vided by the NMS Advisory Board, chaired by Dr.
Donald Riddle, and consisting of eminent leaders in the
fields of law enforcement, criminai justice, educaticn
and related disciplines. The NMS staff also consulted

" extensively with a wide range of practitioners ar.
educators in relevant fields to obtain more specialized
advice on technical aspects of the study and on major
issues. A total of over 30 panel sessions or conferences
wer: held for this purpose, ranging in scope from broad
reviews of criminal justice issues to be addressed, and
assessments of major training arnd education practices, to

. detriled technical reviews of the tasks and the skill and
knowledge requirements in key occupations.

D, Major Limitations

Although this study is based on the most comprehen-
sive body of information assembled, to date, on the
personnel of the Nation’s law enforcement and criminal
justice agencies. and on their training ana education, it is
subject to a number of limitations which must be borne in
mind by those reviewing its findings and recommenda-
tlons

. Limitations in scope. Under the guldeunes estab-
llshed by the LEAA for this study, the NMS surveys and -
related assessments have been limited to the personnel of
state and local agencies with law enforcement and crimi-
nal justice functions. Excluded from the contractual
scope of the study weic the 95,000 personnel, employed
in 1974, in federal lavs enforcement, corrections and
judicial process agencies, as well as an estimated one-
half million employees engaged in protective service
activities in the private sector or as private criminal’
defense attorneys or who performed indigent defense
services or rehabilitation services under contract with
state and local agencies. Also excluded .from the mail
survey prog?amsﬂ were certain categories of state. and
local agencies, within the scope of the study, but which
could not be covered because of technical or cost con-
straints. The most significant of these exclusions were:
(1) courts of limited and special jurisdjction; (2) local
government adult gorrectional agencies or facilities,
other tham those operated by sheriffs’ offices; and (3)
legal units, such as city corporation counsel offices,
which serve ciiies or townships, and which may have
some crilnipal prosecution functions. Information on the °
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personnel and training needs of cenain of these agency
categories was, however, devéloped trom data obtained
from field visits and from existing literature and deta
SOUICES.

2. Evaluative data on criminal justice training and

educational experiences. The original study design for the
NMS contemplated the execution of & systematic ques-
tionnaire survey of a sample of employces in key occupa-
tions of law enforcement and criminal justice agencies to
obtain detailed information from them on the extent of
their specialized training and education (including
LEEP-financed courses), their assessments of the useful -
ness of this training in their current positions and related
information on their career plans and job attitudes. Inclu-
sion of this survey in the overall NMS study plan did not
prove feasible, however, because of the concurrent fund-
ing by the LEAA of the large-scale Census Bureau Sur-
vey of law enforcement and criminal justice personnel.
Although the latter survey provided data on such em-
ployee characteristics as educational background and oc-
cupation, it did not include any questions designed
specifically to assess the quality and usetulness of the
training received, or other questions of an attitudinal
nature. Alternatives for devcloping such data, either

" through a supplement to the Census survey or through a

separate survey of former LEEP students in; one LEAA

_region, were proposed at various times by the NMS staff,

but were not approved by the LEAA. Some limited
information of this type was developed in the course of
field visits to selected law enforcement and criminal
justice agencies, and from collateral data sources,
but—in our judgment—was far less satisfactory than the
more comprehensive employee survey originally planned
for this purpose.

3. Data reliability. One of the inherent fimitations of
any survey,program of the type conducted by the NMS is
that the reliability of the resulting data depends upon the
extent of cooperation of the officials and agencies sur-
veyed and on the accuracy of the data provided by them.
Survey response rates of 85 percent or higher are con-
sidered des|rable by survey researchers to minimize the
problems of *'résponse bias:"* Such response rates have

16 ‘: ol

rarely, it cver, been achicved in any comprehensive
surveys of state and local law enforcement and criminal
justice agencies, other than those conducted by official
govemment agencies such as the Census Bureau. The
lowest response rates, in the NMS surveys, were experi-
enced in the judicia! process sector, particularly for those
prosecutor and public defender offices with fewer than
10 employees, and in the survey of general jurisdiction
courts. These may be attributable to the weak level of
administrative support in many of these agencies, to the
wide diversity in organizational structures and to the
absence of adequate records or standard reporting proce-
dures, which—in the past—have posed almost insur-
mountable problems to survey researchers in this field.
Despite these limitations, validations of the resulting’

“survey data through a«allable comparisons with other

national level data, fro.. Census, FBI .or other sources,
have suggested a reasonable degree u)f consistency in
results. In addition, in the presentation of certain of the
quantitative responses, such as estimates of manpower
needs and personnel turnover rates, weighting proce-
dures by size of agency were used, based on the esti-
maced distribution- of all agencies by number of
employees, thus reducing any bias resuiting from dif-
ferential response rates by agencies in- differept size
groups. o
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CHAPTER III. C!

RENT PERSONNEL RESOURCES

AND NEEDS

“An initial task of the present study was to assess the
& adequacy of existing personnel resources of the state and

local agencies in the criminal justice system. These re-

sources, in 1974, consisted of the approximately one
million men and women, employed in over 40,000 sepa-
rate agencies, who were responsible for law enforcement
*and the administration of justice, in the 50 states and in
thousands of separate communities throughout the na-
" tion.
- The first section of this chapter provides an employ-

ment profile of the system mcludmg summary statistics -

- on employment, on functlons performed and on the oc-
‘ cupations of personnel in each major agency category.
The second section describes the criteria and research
approaches used in the assessment of manpoWer needs.
The subsequent sections present findings on the quan-
titative adequacy of existing personnel resourcs in each
‘major cdtegory of agency.

A. Employment Profile
of the Criminal Justice System

1. Employment by sector. The provision of police
protection and of related security services, and the ad-
ministration of justice, together constitute one of the
nation’s major *‘industries,”’ in terms of number of per-
sons employed. In 1974, a total of nearly 1.1 million
persons were employed in public law enfon:ement and
criminal justice agencies at all levelst of government.
More than 500,000 additional workers were employed as
private police, investigators, guards and watchmen, or
were engaged in private criminal law practice on a part-
* time or full-time basis. Thus, as shown in Chart IlI-1, a

total of about 1.6 million persons, or nearly-2 percent of -

the total employed labor force of the United States, were
employeﬂ to provide pubhc or pnvate secunty services
+—and other. criminal justice-related services.

~ Within the public sector, police protection and related
judlcml and correctional activities are primarily the re-
sponsibility of state and local govemment agencies.
Nearly one million, or more than 90 percent, of all
" employees of public criminal justice system age-cies;
were employed by-agencies of the 50 states, or ot jocal
govemments. Of this total, 584,000, or 58.5 percent,

were in p(‘))ice protection agencies, including state and
local police departments and sheriffs’ agencies with law
enforcement responsibilities. About 192,000—-nearly
one-fifth of the total—were employed in the ‘‘judicial
process sector,’” including employces of state and local
courts, prosecution and other legal service activities, and
public defender offices.
ployecs—more than one-fifth of the total-—were ":ﬁhe
corréctional sector, including state or local correctional
institutions for adults and juveniles, probatlon and parole
functions and central administrative agencies for state or
local corrections functions. Finally, about 5,000 person-
-nel’ were employed in state criminal justice planning

~ agencies or in other administrative or planning agencies

with functions of a broad multi-sector nature (Table
A1),

2. Summary employmem 1rends. Co»mprehensive
statistics on total criminal justice employment, by sector,
have only been compiled by the Federal govemment on a
comparable basis since 1971.%The trends for the period
1971-74 are summarized in Table III-2, based on the
Census statistics on *‘full-time equivalent employment’’

in these agencies. During this period the number of - .

full-time equivalent employees in all state and local crim-
inal justice agencies increased by 133,200, or 17.0.per-
cent. This increase compared closely ta the increase of
17.9 percent, in total state and local govemment em-
ployment over the same period. The rate of employment
growth varied by sector from an increase of 14.3 percent
in police protection, and 17.6 percent, in correctional
agencies, to much sharper percentage increases in pros-
ecution and legal services, in indigent defense agencies
and in the small category of ‘“‘other’” agencies, which
includes state criminal justice planning agencies and -
other local or ‘state coordinating umts
3. Police protection agencies
a. Major. functions.. Responsibility for law en-

. forcement is primarily that of local govemments—cities,

counties and townships—with both state and federal
agencies playing a riore limited and specializéd role.
The local police protection function was performed in -
1974 by 487,000 employees in some 19,000 separate
city and county police depanments or sheriffs’ offices.
About two-thirds of these agencies are located in small

17
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An additional 217,000 _em- * -



Chart I11-1

Total Employment in Protective Service and Criminal Justice Activities—Public and Private, 1974

— Federal Government
95,000

- Private Defenders (Lawyers)?
45,000

State Government
263,000

"Local Government
736,000

1 Estimaied llwyén with criminal practice, as one of three specialties. .
LEAA. Expenditure and Employment Data for the Criminal Justice Sysl;m 1974. p. 21. Data on private

Sources: Data on public employment from U S. Department of Justice.
adapted from results of 1972 survey by the

sector employment in profective service activities from U S Bureau of the Census sources. Estimated number of private {egal defenders

Institute of Rescarch on Poverty, Univeraity of Wisconsin
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TABLE 111-1.

Employment in State and Local Criminal Justice
Agencies, by Function, October 1974

Number (000)

" Function Percent

Total —_-____.__ e 998 100.0
Police protection e Co584” 58.5
Judicial process agencies, total _._ 192 19.4
Judicial (courts) _____.____.__ 134 13.5

" Prosecution and legal services - sl 5.2
Indigent defense . ____._ . 7 .7
Corections o - - eeem oo 21 217
Other e 5 .5

Source: U.S. Department of Justice, LEAA. and {J.S. Bureau of the Census, Expenditures
and Employment Data for the Criminal Justice System, 1974

TABLE III-2

Criminal Justice System Employmert Growth,
by Secter, Compared to Total Employment
Growth in State and Local Governments,
1971-1974

Full- Time Eygivalent

Employees (000) Increase 1971-74
' Number
1974 1971 (000) Percent
All state and, local
employees __ 6458.6 5476.6 982.0 17.9%
Criminal justice
system employ-’
ees, total ___ 917.5 784.3 133.2 17.0
Police pro- “
tection -._ 539.4 472.1 67.3 143
Judicial ... 118.4 99.7° 18.7 18.8
Prosecution
and legal
services _ 45.4 34.1 11.3 33.1
Indigent de- .
fense ___ 6.0 35 2.5 714
Corrections 203.2 172.8 304 17.6
Other ___. 5.1 2.1 3.0 1429

Source: U.S. Depurtment of Justice Expenditure and Employmen: Data for the Criminal
Justice Syn:m. 1971, 1974, Table 9. Duta are as glOuober‘in u.Ch year.
cities or rural jurisdictions and typically employ fewer
than 10 personnel. ‘At the other extreme are the met-
ropolitan police departments of our large cities. The 34
largest of these departments employed a total of 144,000

personnel -in 1974, or more than one-third of all em-

ployees of city police departments.
Virtually all local police protection agencies perform,

_to some extent, the ba51c functions of patrol, criminal
~ investigation, traffic control, and émergency communi-

cations. Large departments are much more likely to have
specnahzed units for these functions and for related
community service responsibilities, as well as special-

ized administrative and training staffs. Large sheriffs’

W

o

agencies have a particularly broad range of responsibili-

ties including operation of the county jail and provision

of services to the local courts as well as general police
protection functions. Most small police or sheriffs’ agen-

cies, on the otler hand, are likely to’have much simpler

*‘line’" organizations and to rely on state police depan- -
ments or on larger adjacem. depamnents for many spe-.
cialized services, such as crime laboratory, training and
communications -and dispatching.

State police departments, in tur, have nad primary
responsibilities for highway patrol and traffic law en-
forcement, but also provide statewide criminal investiga-
tive and laboratory services, operate state or regional
{training academies, and perform various auxiliary serv-
ices, such as motor vehicle registrations and conduct of
drivers’ license examinations. A total of 97,200 persons
were employed in state police departments in 1974, ex-
clusive of those in agencies tesponsible for vehicle
inspection and licensing, fish and game wérdens, and
certain other sgec:ahzed regulatory agencies.

b. 0ccup4tuonal distribution. Employees of police
and other law enforcement agencies have been broadly
classified as “‘swom officers,”” (i.e., police officers or .
deputy sheriffs with general arres¢ powers), or as ‘‘non-
sworn’’ employees. The latter include both auxiliary
uniformed pessonnel, such as school crossing guards and
meter attendants, as well as civilian personnel engaged in
various technical, support or administrative-type func-
tions. Although .summary statistics on total police em- -
ployees and on sworn officers have ‘been publlshed fora
period of decades; very little information has*been avail-
able on the distribution of these personnel by function or
by types of duties performed. Such data are clearly
relevant to any systematic analysis of agency manpower
and training needs.

Comprehensive statistics on the occupauons of em-

ployees of law enforcement agencies have. been de- . .

veloped for the first time based: on a special NMS
analysis of the results of the 1975 Census criminal justice
. gemployee characteristics survey. The NMS classification

_ groups all police agency employees under three broad
\functmnal categories—primary operating personnel,

direct support and indirect support—based on the rela-

jonship of their duties to their agency’s primary law

enforcement missions, and further classifies these person-

nel in terms of their more specific tasks orduty positions.

* The distribution of swom and non-swom employees,

based on this grouping, is summarized in Table III—3

" @ Primary operating personnel include those person-
nel who are directly engaged in—or supervising— .
patrolling, traffic control, criminal investigation.and
other line or supervisory functions, as well as those
responsible for overall agency management and di-
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rection. A fotal of 462,000 personnel, or 77 percent
of all employees of state and local police protection
agencies, were in these primary operating positions
in 1974. With the exceéption of some 32,500 auxil-
jary uniformed personnel, such as school crossing
guards and meter attendants, these positions were .
almost entirely occupied by swom officers. About
one-half, of all agency employees and over three-
fifths of all swomn officers were in the line patrol
officer position—the largest single police occupa-
tion and the most visible to the general public..

e Direct support personnel perform a variety~of pro-
fessional, technical, and administrative tasks closely
linked with the performance ofline law enforcement
functions. A total of 55,400 or 9.2 percent of agency
employees were engaged in these activities in 1974,
of whom 22,700 were swomn officers, and 32,700

~ were non-sworn Or, Givilian employees. About
27,500, or one-half,of all direct support personnel
were employed as dispatchers or in allied communi-
cations positions. An additional 20,000 were in such
positions as desk and booking sergeants or served as
custodial officers in police or sheriffs’ lock-ups or
‘jails. Also-included in the ‘‘direct support’ group

TABLE I

were over 3,000 medical examiners, coroners, and
forensic ‘scientists, as well as 4,800 technical
specialists, such as fingerprint technicians, evidence
technicians, polygraph operators, and crime scene
analysts.
Indirect support persoqnel, about three-fourths of
“whom are civilians, periorm a wide range of profes-
sional, technical, administrative, clerical, and
service-type duties, other than those in the *‘direct
support’’ category. This group accounged for 62,000
or about 10 percent of total pclice agency employ-
ment in 1974. The largest single occupational group
in this category consists of 52,000 clerical employ-
ees. An additional 20,000 were either professional-
technical personnel, or administrative employees,
engaged in such staff functions as budgeting, per- -
sonnel administration, research, and data process-
ing. About 10,000 were ‘‘blue collar’’ warkers in
. crafts and service occupations. :
Occupatlonal distributions were found to differ sig-
nificantly among agencies, based on functions performed
and agency size. State and county agencies (including’
sheriffs’ departments) employed a smaller proportion of
their total personnel in primary law enforcement operat-

-3

()Ccupanonal Dtstnbunon of Sworn and Nonsworn Employees of State and Local Police

Protection Agencies, Oc tober 1974

Totl Employees Swom Nonswom Nonsworn
- -— - as Percent
Percent . Percent Percent uf Total
Number of Total Number of Total Number “of Towal ., Emplovees
Total employees' - ooooo oo Ao memm e 599,300 100.0 476,500 100.0 122,800 100.0 ©20.5
Primary operating personnel, total - ..o ... 462,600~ 77.2 432,800 90.8 29,600 24.1 6.4
Management oo 45,400 7.6 44,800 94 - 600 0.5 1.3
Line officers, total 378.800 62.3 378,800 79.5 — — —
SuUpervisors - allemeeo- . 26,800 4.5 26,800 5.6 — — —
-Basic line officers, total 352,000 58.7 352,000 73.9 — -~ — —
CPatrol e 299,000 49.9  299,000°  62.8° — — —
Investigation _____. e Y ____..x% 53,000 8.8 53,000 11— — >
Trainees, including recruits,.cadets, probationers ______.._. 9,400 1.6 9,400 2.0 —~ — —
School crossing guards, meter checkers, pollcc aides ___._. 29,000 4.8 _ . = 29,000 23.6 100.0
Support personnel total ____ i i ... 136,700 22.8 43,500 9.1 93,200 ‘759 68.2
Direct support personnel ool s ooooooo_o__. 55.400 9.2 22,700 4.7 32,700 26.6 59.0-
Dispatchers and communications technicians- - __ 27,500 4.6 5,900 1.2 21,600 17.6 .78.5
Medical-forensic professionals ___________.______.___ 4 3,200 0.5 — — 3,200 2.6 7100.0
Investigative iechniciats _ . __________ a2l 4,800 0.8 } :
Other direct SUPPOrt - - oo 19,900 3.3 } 16.800 33 7.900 6'_4 323
Indirect support, total - . _____________________ 81,300 13.6 20,800 4.4 60,500 49.2 74.4
Professional and technical __. . __.______..__ » - 14,200 2:4 p T e
Managerial and admlmsu'auvc ___________________ j:__ 5,400 0.9 } 13,200 . 2.8 } 6_'400 - 327
Clerical oo oo B RRREEE R REGSEEE TR 52,000 8.7 } 7,600 . }54.000 439 8.5
Crafts, and_service workers ———eeo_______ [ 9.700 1.6 ). ’ ' C
' Source: Adapted from U.S. Bureau of the Census, Emplovee Chaructertstics Survey, 1975. ’
! Total police protection employment in this table ($99.300) differs from the total of 584,000 for 1974,

differences in agency classification and reporiing procedures hetween the two surveys.
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ing positions than djd city police departments as a group,

reflecting the more diversitied responsibilities of many of

A\

'

the former agencies (Table 111-4). Among city police
agencies, larger departments—those with 400 or more
employees—employed a larger proportion of their staffs
n *‘indirect support’” type of activities and in investiga-
tive positions, whereas smaller agencies reported higher
proporti..as in line management and line patrol duties.

These differences result, in part, from the much grealrfé‘

degree of specialization of tasks in ‘arger police depart
ments and from the fact that most smaller agencies rely
on other organizations for many technical services. In the
latter agencies,. higher ranking officers are also more
likely to perform line patrol or investigative duties, in
addition to their managerial responsibilities.

TABLE 1114

Occupational Distribution of Employees of " Police
Protection Agencies by Level of Government, October

" 1974
0"“"} Occupanonat Group Cuy County Sute
Total employment _________.__. 386,700 99,000 80,000
Percent Distribution:
Prlmary operating pcrsunml
total e _aoo.-- 78.0 69.8 66.4
Management _____._______ 7.9 7.2 4.7
Line, total _.________.___. . 625 M 589 58.7
Supervision _____.______ 4.4 32 6.3
Basic line, total _________ 58.1 55.7° 524
Patrol ____ . _____.. 49.1 45.9 45.6
. Investigation ______.__ 9.0 9.8 6.8
) School crossing guirds. meter
checkers, police aides,
UAiNees - oo oeommeeememan 7.6 3.7 3.0
) Support positions, total .___._. 21.9 29.9 335
Direct support personnel, total. 8.4 .. 14.0 11.7
Dispatchers and communi-
cations ..o o oL 5.0 1.0 53
Other direct support _____ 2.4 "13.0 6.4
Indirect suppon personnel.
total ool oo 13.5 15.9 21.8
Professional. technical and :
administrative --.._...-- 31 2.8 35
Clerical, crafts and service :
workers ..o ... __.__."_ 1.4 13.1 18.3
Total e o 100.0 100.0 100.0

* Excludes lWﬂ\hlP\ ' v ) A -
® Includes county police agencies and shenffs departments with a police protection function
Source: Adapted from U, S. Burcau of the Census. Employee Charac®ristics Survey. 1975
The occupational distribution of swom police’ ana
sheriff officers. is of particular interest in any assessment
of law enforcement manpower, since a number of studies
have been critical of the assignment of police officers to
““civilian-type"" duties which do not effectively utilize
their spccnahzed police training. Swom officers totalled

476,000, or 79.5 percent of all pplice protection em-
ployees, in 1974. Based on their responses to the Census

survey, a tetal of 433,000, or 90.8 percent of these .
*primary operating’’ occu-

officers were classified as in *
pations, including line managers and supervisors, line
patrol and investigative officers and those in related
trainee or probationary positions. These positions are
those traditionally associated with the police officer’s
role. Certain line functions—such as traffic control—
have, however, been assignzd in some agencies to auxil-
iary non-sworn perscnnel. Of the 43,500 swom officers
classified in support-type positions, over one-half
(22,700) were assigned as dispatchers, . investigative
technicians, booking sergeénts, custodial officers or in
similar “‘direct support’ activities. The remainder,

nearly 21,000, were engaged in a vanety of indirect .

support functions or activities, mainly in staff adminis-
trative or technical duties.

Civilians, or non-swom personnel, totalled 123,000 or
20.5 percent of all police agency employment. Nearly
one-half of all non-sworn employees were engaged in

indirect-support functions, mainly in clerical jobs. About .
34 percent were employed in auxilizry uniformed posi- .

tions, such as part-time school crossing guards. About 18
percent were dispatchers or communications technicians.
The remainder were emplcyed in a variety of profes-
sional, technical, and administrative activities.

c. Police en.ployment trends. Police -employment
has experienced a sustained growth over a period gf
decades, both in absolute numbers and in relation to the

- total United States population. Based on decennial Cen-

sus data, the number of policemen and detectives (public

and private), increased from 74 per 100,000 population.
in 1910—the earliest census y€ar for which. comparable -

statistics. are available—to 182 per 100,000 .in 1970.
Data from the monthly sample labor force surveys indi-
cate a further increase in this ratio to 217 per 100,000 in
1975. The increased concentration of population in urban

aveas and accompanying increases in crime rates, the -

rapid growth in motor vehicle traffic “and—more
generally—the growing affluence of our society, have all

resulted in increased demands for police protectiOn p

services.

More detailed annual statistics.indicate a steady recent
year-to-year growth in-toral employment in state and
local police protection agencies (swom and non-swom),
from-341,000 in 1960 to 597,000 in 1974. The average
annual rate Of growth over this period- was-about 4
percent, with particularly rapid growth—averaging 5.1
percent annually—between 1965 and 1970 (Table III-5).

The recent growth in police employment appears, in
large part, to have been a response to rapidly rising crime

“ in our cities and tv related symptoms of urban unrest,

v
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including the rash of large scale civil disorders during the
1960'8. The increase in serious (Part I) crime rates was
particularly sharp in the years following 1965, due in-

. part to the rapid growth in the aumber and propction of

teenage youth and younger adunlts in our population—ihe
age groups with the highest propensity for crime. As

shown in Table 111-5, the mos(rapiu‘ increases in police
department employment also were recorded after 1965.

Nevertheless, over the entire 15-year penod (1960-
1974), the increase in the crime rate, of 157 percent, was
more than three times as gmat as that in per capita police
employment.

TABLE lil-5 ' .

. Compuarison of Employment in State and Local Police Protection.
Agencies With Crime Rates, 1960-1974

it}

Part 1 Crimes per

State and Local Police Departments 100,000 Population
Employees per
Yeur Totl 100,000 Population
N Employment Number Index -
{00 Number =~ Index (1960=100.0)
' (1960=100.0)
341 159 - 100.0 1,876 100.0
345 188 99.5 1,894 101.0
358 192 101.6 - 2,008 107.0
368 195 103.2 + 2,167 118.5
378 197 104.2 2,374. 126.5
397 204 “107.9 2,434 129.7
413 210 S 2,655 141.5
433 218 115.3 2,972 158.4
463 231 122.2 3,350 178.6
487 240 . 127.0 ° 3,658 195.0
508 (é 248 131.2 3,960 211.1
524 253 135.° 4,140 220.7
550 263 139.2 3,939 209.9
. 581 276 145.0 4,130 220.1
'597 282 149.2 4,821 257.0°

Soure: Police employment from U.S. Burcau of the Ceasus. Census of Government.- 1972, Vol. VUL p. 265, and l.I.S. Bureau of the Census, Public bnplay;nnu in 1974, p. 7. Crime n-zs"

from FB! Uniform Crime Reporis. 1975, p. 5. o

4. Judicial process agencies

a. Major functions. The judicial process sector of
thc criminal justice system consists of those public agen--
“cies directly responsible for the administration of
justice—the courts, prosecution and legal service offices,
and publicly funded indigent defense activities. In nearly
all states, the function of adjudication of both criminal
and civil cases—other than those which involve federal

v+~ laws—is, in first instance -very largely a responsibility of
' local government agencies, at the colifity or city-levels:- -

“The high degree of decentralization of this system is
illustrated by the fact that nearly 26,000 separate state

and local judicial process agencies wem identified in

Census directories as of 1974, mcludmg\ls 000 courts
(at all levels), over 10,000 prosecution and'! gal services
offices and over 500 public indigent defense\agenmes

" The major-types of judicial process dgenmes are de-

scribed below. N
"@ Courts. In all but a few states, the courts are or-

ganized hierarchically into three tiers:' appellate.

-Q
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level courts, trial courts of genéral juﬁsdibtion and
limited, .or special,” jurisdiction -.courts. The
appellate-level courts include the state supreme

courts, as well as intermediate appellate counts. The -

former may also exercise -administrative authority
over the entire state-court system. The trial courts of
general jurisdiction are nonnally the courts of initial
jurisdiction for trying felony cases; however, most
of these courts also exercise jurisdiction over civil
- cases and over ceriain types of misdeme nor cases,’
These courts are consolidated- under a statewide sys-
tem in a few states, such as New Jersey. but are
based on judicial districts or counLy/ ﬁmsdlctlons in
~ most .states. Courts of limited jurisdiction have the
dual responsibility of trying mlsdemeanor and -
municipal ordinance violations and of holding pre--
trial hearings and setting bail in-felony cases.
Juvenile cases, démestic relations issues und probate
of wills are also often handled by these courts. In
tnany states, non-law trained judges or para-judicial

[y
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" personnel are authorized to preside over trials or
hearings, and to make judicial decisions, particu-

_ larly in minor offenses and in juvenile cases.

@ Prosecution and legal services. The prosecution
function within states ‘may be shared by three or
more offices: the state attomey general, the district
attorney and the county or city attomey. At the local
level, the district attomey, or prosecutor, is nor-
mally responsible for prosecution of felony cases,
with jurisdictions which normally tend to parallel
that of the court structure. Dlsmct attomeys also

handle misdemeanors and other ‘less serious offenses -

in some jurisdictions; however, the lattep.are often
assigned to municipal legal officers (corporation or
city counsels) to the extent that they are not directly
h~1dled by the police. These officers also often have
responsibilities for civil law actions; and for provi-
sivn of related legal services to local officials par-
ticularly in smaller communiiies,

o Indigent defense. The constitutional requirergent to
-provide counsel to indigent defendants is ac-
. complished either through an ‘‘assigned counsel™

system, where courts assign local attorneys as de-
fenders on a case-by-case basis, or through a public
defender system. The latter may consist of salaried
attoneys, directly employed by a state or local pub-
lic defenider office, or of attomeys retained by con-
tractual arrangements with legal aid organizations or

private law firms. The use of public defender agen--

cies is more typical of the larger urban jurisdictions,

whereas rural jurisdictions continue to rely mainly
on assigned counsel.  _

b. Employment by agency category. Of a total of
192,000 :mployees of state and local judicial process
agencics in 1974, 134,000—or about 70 percent—were
employed in the courts, and 51,500—or 24 percem—ina
wide variety of prosecution and legal service offices.
Public indigent defense offices, the newest and smallest
component, eraployed 6,500 personnel (Table I11-6).

4s a result of tie high degree of decentralization of
these functions, the typical court or court-related agency
is very small, averaging 7.5 full-time or part-time em-
ployees per agency, or 6.6 per agency on a full-time
equivalent basis. State level agencies or units tend to be
larger in size, as do public indigent defense agencies,
which are mainly located in the larger jurisdictions. In
contrast, the staff of a typical municipal legal office is
likely to consist of one awomey and a secretary—often
on a part-time basis. Part-time employment is also fre-
quent among county-level prosecution offices. Thus,
over one-third of all chief prosecutors and assistant chief
prosecutors responding to the NMS survey were em-
ployed on a part-time basis, as were 14 pcrcent of all
assistant prosecutors.

c. Occupational dlsmbuuons Four JudnCnal pro-
cess occupdtlons were selected for detailed analysis of

s

Aod

i Y y agencies. All dats

3

TABLE [1-6
Slate and Local Jqdlaal Process Agencies: Number of Agenaes and Employmem by Type of Agency, and Local
. Governments, 1974
Average Employees
Number Employees Per Agency
Agency Type amd of — . -
Level of Wrnmcm A e Total Full-Time Total Flﬂ!-TiI“C
Equi alents Equivalents
Tozal, judicial process _ e 25,720 192,300 169,830 1.5 — 6.6
Sl e 2,380 39,700 38,300 16.7 16.1
County o 9,410 104,900 93,000 1.1 9.1
Muaicipal .. - 13.930 47,700 38,400 34 2.8
Courts 14,990 134,300 118,400 9.0 7.9
State - 1,550 24,600 23 900 15.9 154
CountY il e 6,330 78,300 68,700 124 10.9
Mumcnpal LA VNP 7,110 31,400 25,700 44 3.6
. mecunon and legal services ______________ 10,300 . 51,500 45,400 50 ° 4.4
qsme,.h,.-..._.‘-.,;“A-,_,_,,..‘,-,___&_,__._*-_2,,,_._“ _______ e -6(X)_ 12,400 - - 31,800 o 22067, e ,,.._'.~l9,'7.-....._-——-.-—‘_ ~
5. County oo 2,800 23,000 21,100 8.2 1.5 )
Mumcnpal ___________________________________________ 6,800 16,100 12,500 ° 24 1.8
Jndlgent defense - - oo e 530 6,300 6,000 12.3 1.3
" OSWME e c e emmmimmm e 230 2,700 2,600 7 1.3
County e meeee e ——m—— 280 3,600 3,200 12.9 1.4
Municipal oo 20 200 200 -10.0 10.0
Sourves: Number of agencies from Census Bureau Directory files. as revise¢ by NMS. Employment data from LEAA/Census, Expenditure and Empl v Data for the Criminal Justice

. Sym\, }974 N..ntg, of employees in county and municipal -g:nmel partially cmmmd bwsed on data for large couniies and cmu Municipal dau include data for cities, townships. lnd

23
)



personnel needs and of-specialized training and educa-
tion requirements for the National Manpower Survey.
These include judges, chief and aSSIStam ‘prosecutors,
chief and assistant defenders, and professional court ad-
ministrators. These occupations- accourt-—in - com-
" bination—for about 30 percent of total judicial process
employment. Descriptions of thes¢ occupations are pre-
sented below.
o Judges play the central role.in the adjudicative pmc-
ess. In addition to presiding at trials, conducting
hearings and similar proceedings, setting bail, im-
posing sentences or fines, their duties may. include
administrative responsibility for operation of the
courts, holding gf conferences with prosecution and
defense counsel, preparation of opinions and related
tasks. A recent survey by the American Judicature
“Society identified a total of 21,60 judges, or per-
sons exercising judicial authority, in courts of
limited  jurisdiction.? Included in this total are offi-
cials, such as justices of the peace or magistrates,
who- are not necessarily lawyers, and who perform

certain limited judicial functions oftenon a part-time .

‘basis. A total of\5,400 judges were employed in

~about 4,400 parajudicial personnel, such as magis-
trates :«nd referees
_ployed in state appelflaté. ccarts.

@ Prosecutors and assistant _prosecutors review evi-

general jurisdict_iog.g:ouns, whigh also employed .

" “dence to determine whether a criminal chargg is

warianted, dey.elop case information through inter-

views and the collection-of physical evidence, pre-

pare cases, negotiate with defense counsel and
pmsecute cases in court. An estimated total of about
"21,000 attorneys were employed in all state and
local prosecution and legal service offices in 1974,
including those periorming exclusively or ‘mainly
civildaw functions. It is estimated that about t.iree-
fifths of this total were employed in state or coum\y

. offices with responsibilities for prosecution of seri-

.+ ous criminal offenses.~

@ Defenders and assistant defenders in state and local

defense agencies perform the responsibilities of de- ;

fense counsel to represent clients found to” be
indigent, and, in addition, may provide collateral
services, such as referral to appropriate community
service a{enmes or related counseling. About 3,6:0

attomeys were employed as chief de.enders or graff

attomeys in public indigent defense offices in 1974,
or about 3,200 on a full-time equlvalent basic.

e Court administrators. The need for more effective
management of courts and court ‘{ystems has re-
sulted in the emergence of the professional scourt
administrator as a recognized occupation during the

24

ss than 800 judges were em- -

past decade. These are defined as non-elected pro-
fessional administfators concemed with caseflow

throughout the court system, personnel rianage- *

ment, budget and financial management, planning
and researcly, and all other administrative and man-
agerial business of the court system. Based on a
special NMS'survey of state court administrators, a
toal of 455 state or local professional court adminis-
trators were identified in 1975.

" More detailed statistics an the occupational dlstnB'u-
tion of personnel attached to trial courts of general juris-
diction are presented in Table II-7 based on the NMS.
Survey of Courts. Of an_estimated total of 53,800 full-
time equivalent court persofinel (mcludmg pmbatiﬂn

officers), about 18 percent were either judges or other

judicial officials, such as magistrates and referees.
Among non-Judlcml occupatlons the largest ‘group, 22

_ percent. of the total, were Clerks of the Court and their

deputies. The Clerk of the Court is normally an elected
official whose responsibilities may rangg from smctly

clerical functions to full respousibility for court adminis- ™\

tration. A total of about 8,200 probation officers were
reported as attached to these courts, although not neces--
sarily on the- court payroll (Since many probation and
parole offices function as mdcpendent agencies or-are
attached to correctional organizations, this key function
has been m:ated in this report as pan of the corrections
sector, m.accorde_lpcﬁe with current LEAA-Census statis-

tical reporting procedires.).Other major categories of
courts personnel include bailiffs; court reporters and der-

.ical and sécretarial personnel. Larger courtsialso employ

includiag law clerks, staff attomeys,: co adminis-
trators, computer specialists and in other /professlonal
technical or administrative occupatlons

The overall proportions of non-Judlclal personnPl

personnel in a number of other specialize‘d Sx‘cupations,

“tends to increase with the size ofz(the count, from 77

percent, for cayrts with fewer than 10 employees, to 88
percent in those with 150 or more employecs. Whereas
the typical court in a small rura! jurisdiction may consist
of a single judge, a clerk of the court, and a bailiff often
functioning on a gan-year oasis—the large metropolitan
trial courts include a much more diversified ragige of

- specialized persohnel. 5

NMS survey data on prosecution and pubhc defender
offices indicate a relatively simple occupational structure
for these agencies. In both categories, the attorneys sen‘r@
ing as prosecutors or defenders and those, in assistant,
prosecutor or defender positions, together constitute

about 55 percent of total agency personnel. The second |

largest group consists of secretaries, typists and othér
clerical personnel, who account for over 30 percent of .
the total staff. Other specialized personnel found "

3g .
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OccupatlonaLDlsmbunon of Employees in State and Local-Courts of General Jurisdiction
. . . by Size of Count, 1974- 1975a

. s o~

» Al} Size Grodps
Occupational Group .

" Sizedf Court—Number of Employees

Number® Percent 150 o mere 75-149 15773 10-24 1-9
- L e K Percent of Total Emplt)yr;rer:!

" aTotal oo 53,800 106.0 1000 . 1000 "100.0 100.0 100.0
Judicial occupations © 9,800 18.2 11.7 17.7 24.6 . 25.9 22,9
 Judges o oo . .5,400 10.0 5.2 8.0 13.8 T 16.1 19.1

Other officials exercising jucicial . ’ .

. authority —o ool 4400 .. 82 6.5 . 9.8 108 ° . 9.8 3.8
Other occupations ____ ..l .- T 44,000 81.8 88.3 82.3 75.4 74.1 771

Clerks & deputy clerks of court ____ 11,800 21.9 17.1 21.9 22.4 Y260 - 34.0

Probation officers — - oo oo oo o_ 8,200 15.2. 18.8 4.5 1.9 12.7 11.4

Bailiffs et oemcmcemeeee 5,800 10:8 10.6 12.4- 10.6 11.5 9.8
* COrt fePOMers —- o oe e 4,700 8.7 6.6 716 . 9.5 106. 139

Law cletks oo oo oo 1,100 2.0 2.8 2.5 2.3 1.0 . 4

Staff AUOMEYS — oo i ooomceae- 700 1.3 1.0 1.0 1.5 1.5 1.5 -

Other professional & technical -——__- 1,600 3.0 4.2 3.9 23 1.2 4

‘Clerical/secretarial _____ e 7,300 13.6 20.6 ©132 © 96 * 6.8 4.2

Ol oo 2,800 5.2 6.7 5.4 5.2 3.0 1.5

B Towl employmen as of October 1974, adapted from LFAA/Census Elprnduum undEm,immem DdSafor the Criminal Jusnce System. 1974. Includes ¢ stimate of 10,700 probation officen
and associated derical eniployees. anzq\ed to courts. but #xcluded ffom the LFAA/Censm satistics. The latier esfmate and data on other occupations are from the NMS Courts Survey (1976) a1

sefers to Jupe 1975,
® Full-time equivalent employm

&

TABLE I11-8

Occupanonal DlSI"Ibu!IOIl of Employees in Prosecution Agencies by Size of Agency, 1974
v (Percent distribution)

[
Size of Agency
Occupational Group 75 or More 25-74 10-24 - s 59 14
All Agencies Employces Employees Employees Employees Employees

Total employment —---—-. 100.0 100.0 100.9 100.0 100.0 100.0

Chief and assistant chief

PrOSECUtors o __—___- 12.1 .32 7.0 14.0 203 37.2

Assistarft Pmsecutors T______ ) 33.0 39.3 35.9 33.6 29.3 12.4

Investigators __ oo 10.4 14.0 10.9 _ 89 75, 3.0

Paralegals __ oo _______. C 26 031 4.1 3.4 ) 3

Secretaries, stenographers :

and typists _______.____i.__ 342 294 . 33.8 33.6 . 39.0 4.6

[0 T U, 7.7 - 109

8.3 : 6.4 3.5 ‘ 2.4

Source: INMS Survey. 1975

primarily in the larger agencies, include investigators
and paralegal staff (see Table II=8).

A substantial proportion of attomeys serving as pros-
ecutors and assistant prosecutors ju smaller agencies
perform these functions on a part-time basis, while main-
taining their privaie law practices. The National Advi-

'sory Commission on Criminal Justice Standards and
"Goals and otheér studies: have recommended that each
~ prosecutor’s office should employ at least one full-time

prosecutor, through restructuring of jurisdictions, where
necessary. v

5. Corrections »

a. Major functions. The correctional functlon en-
compasses a particularly dwersnﬁed range of actwmes
which begin at the stage of initial detention of persons '
charged with crimes and include pm-sentencc investi-
gations of adjudicated offenders, confinement and
treatment in correctional institutions or facilities, deter—
minations of parole eligibility, and correction super- .
vision of those under probation or parole Agencies are
differentiated as either residential facilities such as
prisons, jails, reformatories and ‘work camps, or as non-

© Q. . . . 25
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‘res1dent|al programs including probatlon an‘q pdl’Ole ac-
‘tivities. They are further differentiated by.zype of offen-
der group. served (men, women, juveniles), and—i the

_case of institutions—by length of detention, degree of

security and the type of work, training or rehabilitation

" ~activities pursued.

t

The major categories of state and local agencies are

described below:

e Correctional institutions designed primarily for adult
offenders account for 106,000 or 52 percent of total
state and local correctional employment based on
fuli-time equivalents (Table 111-9). These include
about 66,000 state employees'in state pﬁSOns. road
camps, prison farms and related activities. as well as
40,000 employees of county and municipal jail
facilities. Most of the latter are operated by county
sheriffs’ offices.

e Juvenile institutions employed 43,000 full-time
equivalent employees in 1974. Staté juvenile institu-
tions, such as training schools;ranches, and camps,

accounted for 29,900 or two-thirds, of this total. _

" Locally operated facilities, such as detention cen-
‘ters, or group homes, employed an additional

14,000. The latter total excludes publicly funded’

community-based juvenile residential facilities if the
latter are nperated by a non-governmental agency.

e State and local prabation and parole activities ac-
counted for 46,000 full-time equivalent employees

.in 1974. These activitiez are performed in a large
variety of organizational centexts, including inde-
pendent state-level agencies or boards, agencies
affiliated with correctional departments, and units
affiliated with couri systems. Abou. 27,000, or
three-fifths of probation and parole staff, were em-
ployed by iocal governments. )

e An additional 8,000 comrectional employees were in
administrative or miscellaneous ‘activities, mainly at
“the central administrative level of state correctional
**headquarters’’ agencies.

b. Occupational distribution. Large correctional

a2 institutions, such as state prisons and juvenile training

centers, are—in mMany respects—self-contained com-
munities. In addition to their primary responsitﬁlilies for
assuring secure custody of inmates and for their rehabiki-,
tation, their work forces must provide for feeding of
inmates, for-maintenance of facilities and grounds, and
for specialized inmate services, including medical and
dental care, recreational activities and religious services,
in addition to the usual administrative staff services.
Summary statistics on the distribution of orrectional
employees by occupational group have been developed,
based on separate censuses or surveys conducted in the
past few years of each of the major categories of correc-

‘tional activity. As shown in Table HI-10, the line correc-

tional occupatlons accounted—-—m.combmatlon—fur 61"
percent of total correctional employment in 1974. Cor-
rectional officers and supervisors in adult institutions, the

. largest single occupational group, accounted for more

than one-half of this total and for 34 percent of total
correctional ¢mployment. Line prbation and parole
officers were the second largest group, with an'estimated
employment of 22,500, e)églusive of about 3,000 super-
visory personnel. About 17,800 additional employecs
were classified as child care workers in Juvemle institu-
tions or other residential facilities. :

The managerial group (including probation and parole
supervisois) is estimatéd at 14,300 or 7 percent of the
total. This category iucludes individuals with wldely
differing scopes of managenal responslblhtles from ad-’
ministrators .of state correctiona systems and of large
correctional institutions to those supervising local jails,.
group hories, or probation and parole offices with very
small numbers of employees. Many of the latter also
perform line correctional duties, in addition to their ad-
ministrative. or supervisory responsnhlltlesh .

An additional 22,600 employees, or 11 percent of the
total, were classified as treatment and educational
specialists i adult and juvenile facilities. Thi. group is

TABLE 111-9

State and Local Corectional Employees, by Type of Agency: 1974

(Full-time equivalents, numbers in thousands)

Total - State N .‘»Local'
Type of Agency — - R

' Number Percent Number Percent Number Percent

TOl mmee oo e e 203 - 100 121 100 82 " 100

Adult correctional facilitiec . _____ .. __._.._ 106 52 66 55 40 49

Juvenile institutions ...l 43 21 29 24 14 w 17

Probation/Parole ool lllo_il 46 2 18 15 277 | 0®
. Administrative and miscellaneous ................. 8

4 7 6 1 i

* Estimatea of distribution of locaj employment by type of agm.y based on data I’or 384 cities and 312 counties. which accounted for 84 percem of lolal local correc .ions einployment.
Source: LEAA/Census, Elpcmluurv and mployment Dara for lhf Criminal Justice System, 1974, Tables 9. 45, 36, 47.

26



\/__;;-\

. TABLE HI-10 suppaﬁhg role. The latter are included, with all other
Estimated Digtribution of Flitime Equivalent - support and administrative personnel, among empIOYecs -
. Employment in State and Local Correciional in the »cl'encal. cra‘fts. and other suppon-_personnel
AcsiFities by Major Occupational Group: 1974 group, 'whxch accounted for 56,500 or 28 percent of total
X (Full-time equivalents) ' correctional employment in 1974. :
. - ¢. Correctional workload and.employment trends.
. Occupational Grdup Number  Percent . The rapid gscalation of crime rates during the past two -
e - dedades has been accompanied by sharp increases in the
"~ Toul ~meomesssiroessogesmomeooo 203,200 100 totaknumber of offenders either arrested and convicted of
Mg e 1 serouscrimes i aduls, or i K e et
Child care WOrkers - cen T 17.800 g - juvenile delinquents, and who have thus—in either
Probation and'parole officers * ~-—----Z—--: 22,500 i case—nofmally become subject o some form of correc-
Treatment and educational specialists in adult/ tional controi or supervision. Although comprehensive
juvenile facilities —w-—-nuuooooq-mmooo-- 22,600 1 historical data on the flow of offenders through the
Clerical, .craft and other support personnel - 56,500 28° ;

criminal justice system are not available, Table II-11,

" — : . . . . ‘e " L .
= Managemment group a'so ncludes spproximatey 3,000 probation and parce superors P ides. indicators of: (1) .“‘inputs’ into cm_mct_!gnal
Sources: NMS estimstes by occupational group adapted from occupational distnibutions of control, as measured b)’ estimates of the nmﬁﬁf of

1

various gories of ¢ } gencies, primartly from following svurces:

LB oo, Census Sunes ofState Corrctonal Fciles, 1975 ~ convictions of persons charged with felonies, and of
A Conses. Consusy Juvenile Desention and Crrectional Fuciltes, 1973 unpublihed  delinquency cases disposed of by juvenile courts; and (2)
. dam). ) o, NG
LEAA. The Nation's Jdis. 1975 (bases on 1972 jail census) of the number of offenders actually in custody in state
o NMS Executive Survey ofProbation and Parcle Executives, 1975 adult or juvenile penal institutions. ) ?

_ : . . . The comparisons provide a sharp contrast between the . .
primarily limited to those in specialized_professional - trend of correctional inputs and that of the numbers

oc‘cvupations, and who perform functions such as counsel-  actually confined in state institutions. In the case of adult -

ing, rehabilitation, education, ‘medical, and related offel)ders. the number convicted increased by about 46
welfare services. It excludes correctional officers and _ percent between 1969 and 1974. On the other hand, the

- auxiliary personnel, such as clerical workers and para-  number of inmates of state institutions showed little net

professionals, who may be assigned to thése functions in a change between 1969 and 1972, then increased in the
' + TABLE i1
Indicators of Cor'rez:tionbl-‘W(grkloads for Adult and Juvenile Offenders, 1965-1974 ' i

-8 (Numbers in thousands)

o

’

-»

:’\.dulu " o ’ R Juver' s
K . Pelinquency Cases ?é
Estimated Felony Prisoners in .. posed of by Juve? le Oifenfi‘m in
Convictions * State Institatiocs ® Courts © / ’ State Institutions ¢

i b.umber Index * Number tndex * - Number // Index ¢ Number Index *
1965 ——--- § A - - 189.8 1076 657.0 / 70.5 42.4 97.7
1966 —------ L - . — 180.4 102.3 7450 /154 - — -
1967 - S — — 175.3 100.6 811.0 / 82.0 — -
1968 o loemeeee- 387.5 95.6 173.1 98.1 900.0 ; 91.0 -— —
1969 - oo cocmneaeean 405.2 100.0 176.4 100.0 988.5/ 100.0 43.4 100.0
1970 cccimamee —— 450.8 111.3 176.4 " 100.0 1052.¢ 106.4 42.2 9.2
1971 oo e e 486.6 120.! 177.1 100.4 11250 113.8 36.8 84.8
1972 e 492.0 121.4 174.4 : 98.9 IIIg.S 112.5 — —
1973 e 537.3 132.6 181.4 102.8 1143.7 115.7 * 28.5 65.7
1974 _--_'__--___--_'__ 591.1 145.9 195.8 111.0 /— — 27.4 63.1 4

1
s

& Esumated felony convictions: Adspred from data in EB), Uniform Crime Reports. Calculated by applyiag disposi‘l'mn statistics from sample cities to totai number of offenses known. Includes
_both. persons found guilty of offenses charged and those found guilty of lesser offenses. : 4 :

® prisoners in ttate insritutions: U.S. Bureau of Prisons. Natlonal Prisoner Statistics. NPS Bulleti No. 43, Awgust 1968 and No, 47, April 1972 and LEAA. Prisoners in State and F ederal
Instinatlons, December 31. 1971, 1972, and 1973, May 1975. Data for 1960-70 include all sentenced inmates; ﬁ;lc 197174, include prisoners sentenced Lo at least a year and a day.

© Delinquent cases disposed of by juvenile Courts: U.S. Department of Health, Education and Welfure, Offices of Human Develop and Youth Develop Juvenile Court Statlstics, 1973,
March 1975. ' . ’

4 Offenders in stare institutions: National Council oft Crime and Delingusncy. Correction in the Uhited States, 1966, Tablé 28 and Children in Custody. for the years indicated (1971 data are
revised. Data for 1974 are preliminary.} M !

* 1969=100. . C .
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| = level.® In the case c'fJuve'nle offenders, the num

,‘. _cluding -

3

following 2 years. Morcover. it continued to grow
sharply to a rccord high of 217070 in 1975. according to
preliminary repons However, in 1974, the prison f{in-
mate population was still only 11 percent above the 1969
r of
. delinquency cases dlspmed of by juvenile couyts]—m-
‘status’* offenses, but excluding ordmary fraffic
cases—rose by 64 percent between 1965 and 1973 Yet
over the same period, the nuniber confined: in state
juvenile institutions remained stable between 1965 and
1970, then dropped sharply‘in the followmg three years.
In 1974,"it was 35 percent lower than in 1965. .

Gne o! ..,us explanation for these commstmg trends
has been the increased dwéMon of bq;h juverile and
adult effenders from institutionalization to probauon or
other forms of community-based, ‘nonresidential pro-
grams. In 1969, the Joint Commission on Corre:ctional
Manpower and Training estimated that a total of 836,000
offenders were under the control of probation/parole
agencies, as compared to about 279,000 in adult institu-
tions, jails, or juvenile detention facilities.® Although
definitive statistics are lacking. there is constderable
evidence—developed iater in this  chapter=-that
probation/parole caseloads have. grown rapidly since
then. Severa} factors contributed to this trend, in our
judgment. These include: (1) the high cost of. in-
stitutionalization, which was estimated to be about 10
times as great, per offender man-year as community-
based nonresidential programs. by the President’s
Commmlon in its 1967 report; 7 (2) mounting evidence
pubhcnzed by such studies as that of the Crime Commis-
sion that impriso.ament was no more—and perhaps even
less—effective in- rehabilitation of offenders than the
much less costly community programs: (3) the increase:
in prison riots in the late 1960°s and early 19705, which'

served to dramatize the deplorable and inhumane condi- i

tions in many institutions. as well as related problems

concerned with overcrowding and racial tensions in these -
institutions; and (4) an. apparent increased reluctance on

the part of 1 .any judges to sentence offemders to prison
terms, or to assign them to juvenile institutions, in view
of these conditions. _ ‘
Although the above interpretations are not readily ca-
pable of empirical'\'leriﬁcation. it is clear that.ii, prison-

“ment has increasingly been reserved for the more sericus
,and aangerous offenders. Thus, J.Q. Wilson has noted
hat the proportion of state prison inmates who had been

convicted of homicide, robbery, or-assault rose from

-about one-third of the prison pepulationin 1960 to nearly

one-half in 1974, while those convicted of non-violent

.crimes. such- as burglary, larceny, and auto theft.fad-

actually decreased—despite the fact.that the reported rate
of these crimes had increased more than four times.?
Additional confirming evidence is provided by the
data on employment trends in various correctional uc-
tivities during the past decade (Table L1-12). Between
1965 and 1974 total correctional employment nearly
doubled, rising from about 116,000 in 1965 to neardy

" 208,000 in 1974. Probation and parole agencies experi-

enced the most rapid growth over this period, increasing
their staffs from about 19,000 i 1965, to nearly 50,000
in. 1974, Relatively rapi?! growth was alsa indicaied for
local jails and other locally based facilities. Thic slowest

employment growth, about 41 percent, was experienced '

by the state correctional institutions for adults and
juveniles.

B. Zriteria for Assessing
Personnel Needs

The data presented in the preceding sections of this

chapter have indicated that both employment in criminal

e TABLE 111-12

S Emplovment in State and Local Correctiona: Activities-
g 1965, 1974 *

Number ~ Percent Dutribution Percent

? B ST S A Change

1965 1974 196, 1975 1965 74
Total L e _._ 1189 - 207.6 100.0 100.0 - 87
State adult institutions __.______ ... ___...>/ 46.7 66.0 40.3 318 41
‘Local jails and other adult facilivies ___________________________ 19.2 4.4 16.6 214 o3
State juvenile institutions . ____.__ .. .. . ... _.___. 21,2 © 300 18.3 14.5 41
Local juvenile institutions .___.__.___._.___.__ [ 9.9 17.6 8.5 . 85 78

Probation and parole ___ . _______ 18.9 49.6 16.3 23.8

162

. N
Sources: 4965-Based on wurvey by National Council on Crune and Delinqueny, published in Corrections in the United States. 1966. Table 25, Probation and parole employment. including
court-affiliated agencies, estiniated 10 part based on terpolation of dati on probation and parole officers for 1962 and 1967, from the Probation und Purole Directors, 1976, RCCD.
1974-LEAA-Cenun. Emplosment aml Expembitiere Dund for Cramime Justwe Agencies, 1974 The distnbution of kocal government by type of aciivity is partially esiimated.

Data 0 both years refer 0 total employees. and exclude employees in adintnitraline agencics.

® Includes Tull-fime and part-time workers Parl lune workers pot wljusted 10 full-tame equivalents
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justice agengies and crime-related workloads have in-
creased substantially in recent years. They provide no
direct basis, however, for assessing total agency person-
nel needs and the adequacy of current staffing levels to

_ meet these needs. Any assessment of personnel or other

- resource needs in the public sector poses some unique

problems. .In the private economy, resource allocations

among competing goods and services are govemed by
the rules of the market place. In the public sector, such
allocations are accomplished through a complex process
of decision-making involving legislative and executive
officials at all levels of govemment. . _

A point of departure in this decision-making process is
the setting of social goals and priorities. Govemment
officials in a democratic society tend to set their priorities
based on their perception of what their constituents are

-willing to ‘‘spend™’ for these services.

Measures to control crime have ranked high on this list
of priorities. Almost all recent public opinion surveys
have revealed widespread fear of crime, as a major
concern. The Omnibus Crime Control and Safe Streets
Act of 1968, the statutory authority for the ‘Law En-
forcement Assistance Administration, reflects this con-
cern. The preamble to this law states its purpose t0 be:
““to reduce and prevent crime and juvenile delinquency,
and to insure the greater safety of the people. . ."’ 9

The premise underlying this legislation, as well as .

similar governmental responses to the crime problem at
the state and local levels, is that crime car be reduced
through a strengthening of those agencies directly re-
sponsible for coping’ with crime, i.e., the police, the
prosecutors, the courts, the correctional agencies and
other elements of the ‘‘criminal justice system.’’ Al-
though nearly all assessments recognize that crime is a
social problem, with deep-rooted causes in the fabric of
our society, most have also accepted the assumption that
crime can be reduced, to some extent, by making crime
more ‘‘costly”" to the criminal, i.e., by increasing the

“likelihood that he will be apprehunded and prosecuted,

found guilty.

that he will reccive a speedy tral and be punished if

Although thic premise appears inherently reasonable,

_direct empirical evidence of the linkage between in-

creased personnel for various cateizories of law enforce-
ment and criminal justice programs and crime reduction
is still quite limited. This is due, in part, to the fact that
the incidence of crime in our society is influenced by a
large number of economic, social and psychological fac-
tors outside of the control of agencies within the criminal
justice system. Most informed observers; including
many ‘officials of these agencies themselves, recognize

that the efforts of their agencies can have only a marginal .

effect upon the overall crime problem. Thus, when
.-—”‘\

queried as to how much improvement in crime control
and the administration of justice could be achicved
through changes in staffing, organization and policies of
law enforce ment agencies generally, only 41 percent of
the 1,185 police chiefs responding to this question ex-
pected a ‘‘great deal of improvement’’; 51 percent an-
ticipated *‘some improvement’” and 8 percent, *‘little or
no improvement.’’ 1°

Another difficulty in any attempi to assess ‘‘optimal”’ '

manpower needs for law enforcement and crimina! jus-
tice agencies results from the fact that most of these
agencies have multiple functions or goals, some of which
have no direct relationship to crime reduction or preven-
tion. Thus, the typical local police department performs

a wide range of community functions not related tocrime

control, including—among others—such activities as
i-affic regulation, crowd control, resolving “conflicts

.among family members or neighbors and providing

emergency assistance for the sick, the disabled and the
inebriated. “Prosecutors in many jurisdictions perform a
variety of legal services of @a’civil nature, such as tax
collection, as well as handling criminal cases in their
jurisdiction. Most state courts similarly combine civil
and criminal functions. Finally, correctional agencies,

such as prisons, jails and juvenile institutions, are re- -

sponsible both for the secure custody and maintenance of
their inmates, and for various inmate counseling, train-
ing, work and recreational .programs:

The emphasis given to these varous agency functions
“or goals can vary widely among jurisdictions, depending

upon such factors as agency structure, resource availabil-
ity, community attitudes and the priorities of agency
officials themselves. Some indication of the extent of

_variation in these goals is provided by responses to ques-

tions addressed to police protection and correctional ex-
ecutives concerning *‘the most important goals’” of their
agencies. '

e Police chiefs and sheriffs. Police chiefs and sheriffs
were asked to rank in order of im\ponance five pos-
sible goals.” Over half ranked one, of these goals,
“‘community satisfaction,”” as the most important
criterion of their agency’s performance (Chart Tl-
2). About one-fifth identified *‘a low rate for major
street crimes’” as their [ rimary goal, while relatively
small percentages cited such other performance
measures’ as a quick response to service calls, a low
reported (overall) crime rate or a high clearance ratg,

. as their first choice. Clearly, a more generalized
formulation, such as ‘‘community satisfaction,”’
more accurately reflected the multiple functions of

most police or sheriff departments. In turn, the
. . . : 4 )
lower ranking assigned to crime rates, as a measure .

of police performance, reflects the growing appreci-
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ation by law enforcement executives that thése are
influenced by many factors outside of their cantrol.
e Corrections administrators. Administrators of state
correctional institutions for adults ranked * ‘inmate
maintenange’’ most frequently as their most impor-
tant goal {56 percent) as compared to ‘‘rehabilita-
tion of offenders’’ (30 percent), with relatively few
identifying other functions, such as inmate counsel-
ing, vocational training or job placement of offend-
ers, as **most important.”” In contrast, a majority of
administrators of state juvenile correctional
institutions assigned highest priority to their re-
habilitation functions, including such activities as
counseling, education and training. Only about four
out of ten of these executives considered mainte-
nance of juvenile residents (provision of adequate
housing, food and medical care) ot enforcement of
discipline, as their.principle goals. In even more
" emphatic fashion, heads of probation and parole
agencies agreed that rehabilitation of ex- -offenders
was the primary objective of their-agencies, while
only about10 percent of responses related their
agency's most important goal to such monitoring
" functions as ‘‘adnerence to probation-parole
agreements’’ or a “Iow probation-parole violation
rate.”’
In the face of these diverse functions and goals of
criminal justice agencies, and of the inherent difficulties
of any attempt to measure the direct relationship between

_ manpower resources for these agencies and crime reduc-

tion, the research approach to this aspect of the National

‘Manpower Survey was designed to provide information

on two closely related issues: (1) ‘whether existing staff
levels appeared generally adequate, or inadequate for
performance of the responsibilities and functions ofthe%e
agencies; and (2) whether some categories of crir
justice agencies or functions appeared to be relar .y
more in need of additional personnel than others.
Sevéral aporoaches were used in assessing the quan-

- titative-adeovzcy of current personnel resources, depend-
_ing in part upon the data available in each sector.

o First, executives in all categories of agencies were
queried in the NMS surveys concerning the majcr

perSOnneI prcblems and manpower needs of their -

agencies to enable them to effectively fulfill their
responsrbllmec .

° Second actual staffing ratios, for certain categories
of ‘agencies and personnel, were compared to those
recommended for/these agencies, by professional
orgenizations in the field or by various studv com-
missions. Such comparisons were primai... .nmted
to the corrections sector, for which detailed staffing
norms have been developed. !

o Finally, available evidence was examined on the
'relationship between agency stafting levels and
measures of performance or of case backlogs.
Analyses of this type were attempted for police
agencies and for trial courts.

The results of these analyses are presented in the

following sections of this chapter.” * &

C. Agency Manpower Needs:
The Executive’s Perspective

1. Major agenc‘v manpower problems. In any assess-
_ment of an agency'’s resource needs, a reasonable point
of departure is to request the agency’s executive's own
appraisal of these needs. The executive of any public
agency is accountable for its performance. His requests .
for funds and personnel are the hormal starting point in .
the budgetary process, although these are often con-
strained by fiscal guidelines and by his own judgment of
fiscal realities. One would, a priori, anticipate some
upward bias i n any executive's response to queries con-
‘ceming his agency'’s total manpowerneeds as compared
to those which might -be derived from an independent
management assessment. On the other hand, our field
interviews with several hundred executives and man-
_agement staff of such agencies throughout the country
suggest that—as would be expected—these individuals
as a group have a firm grasp of the attainable. Although
their assessments will be conditioned by their cwn per-
ceptions of their agency’s goals and responsrbrlmes they
are not likely to indulge in *‘blue sky’’ estimates.

Each executive surveyed was first requested to ldentlfy
in rank order the ‘*most serious’’ manpower problem in
hi- agency. The problems listed were:

Inadequate number of authorized posmons
o Inability to achieve or maintain authorized strength
e High (excessive) turnover
e Inadequate traiiting of personnel
e Inadequate representation of minorities or women
on staff ’

As shown in Table III-l3 an *‘inadequate number of
authorized personnel’’ was the problem most frequently
identified as ‘‘most serious’’ in each agency category.
*‘Inability to achieve or maintain authorized strengths’’
was the next most frequent response in the case of pollce
sheriffs and administrators of adult corréctional institu-
tions. This item was designed to identify manpower
problems resulting from recruitment difficulties. How-
ever, as a result of the fiscal problems experienced by
‘many state and local jurisdictions during the period of
this survey, ‘it is probable that many agencies did not
have sufficient funds to hire personnel who may have

./..
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“been originally **

TABLE HI-13 ' .

Executive Responses on

""Most Serious Manpower Problem’’

and on ‘‘Major Factor Contributing to Most Serious

Problem,'’ by Type of Agency !
. (Percent distribution)

/' Adult Juvenile Probation
Palice Sheniffs * Prose- Defender " Correc: Correc- and
- cutors tions tions Parole.-
Most Serious Manpower Problem:
Inadequate number of authorized
positions _______.____________. 53.3 68.0 68.1 74.9 52.2 35.8 53.9
" Inability to achieve or main- :

tain authorized strength _________- 19.9 13.3 5.9 6.3 3R 10.1 10.0
High (excessive) tumover _________ 37 4.4 7.0 2.9 9.5 12.6 6.5
Inadequate training of personnel ____ 11.0 7.3 10.7 8.8 134 319 19.0
Inadequate representation’of minor- -

ities or women _.______________ .93 28 1.7 38 & 6.0 a1 46

" Othér - oo e .29 a4l 6.6 33 5.2 © 49 6.0

Total e . 1000 100.0 100.0 100.0 100.0 100.0 100.0

Major Contributing Factor: '
General budgetary problems ___-_"_ 66.2 71.8 60.9 74.5 63.6 42.6 591
- 'General lack of qualified appli- - ' v .

CAMS oo e 6.7 2.9 2.2 1.3 8.1. 7.3 24
-Lack of minority of female appli- , .

CEMNS oo - 7.0 1.8 0.9 - 0.4 2.5 2.8 1.2
Inadequate levels of compensation __ 5.7 1.7 24.0 7.8 8.1 . 12,6 10.7
Insufficient funds for training ______ 5.4 33 4.4 5.2 8.6 18.5 11.0
Limited opportunmcs for advance- : : ) . : ! o

memt oo . . 1.8 8 1.6 0.4 © 4.0 5777 3.8
OEr o 71 6.6 6.1 10.4 5.1 10.5 118

Total oo 1000 100.0 100.0 100.0 100.0 1000 -~ 100.0

! In cities with populations of 17,060 and over.
* Sheriffs agencies with 10 or more employees. oA
Sources: NMS Executive Surveys, 1975,

authorized’’ in their budgets for that
year. Other categories of agency executives, including
juvenile correctional administrators, heads of probation
and parole offices, prosecutors and defenders, identified
“‘inadequate training of personnel’’ as their second most
frequent response. Thus, numerical shortages—and, to a

_ considerably lesser extent—recruitmient difficulties or
- qualitative deficiencies were identified as the manpower

problems of :greatest concern to virtually all categdries of
law enforcement and criminal justice executives..
~ As would be expected, whern executives were next

. asked to indicate the major factor contributing to their’

“‘most serious’’ manpower problems, ‘‘general budget-
ary problems’” were most frequently reported by all
categories of agency exscutives. Inadequate pay or in-
adequate training funds were also noted by 10 percent or
more of the. respondents in the case uf juvenile correc-
tions administrators, prosecutors, sheriffs and heads of
probation and paro’e offices.

Althongh all categories of agency executives identified

.the manpower/budget squeeze as their most pressing
-personnel problem, the proportion of executives who

32

rahked these first on their list did vary significantly by
agency category. Thus, about 75 percent of the public
defenders and over two-thirds of the prosecutors and
sheriffs (in agencies with 10 or more employees) ranked
this as their most serious problem, as contrasted to only
36 percent of juvenile correctional administrators. Simi-

larly, only about two-fifths of the latter reported *‘gen-

eral budgetary problems’’ as the most important factor .
contributing-to their manpowe: problems, as’ contrasted -
to much higher proportions of executives in other types

‘of agencies.

2. Estimated addmonal manpower needs In order to
obtam a more quantitacive - assessment of the extent of
perceived manpower needs, in each agency category,
executives were. also requested to estimate the total
number of employees needed to ‘‘fulfill effectively all
the duties and responsibilities’” with which their agency,
was charged Their responses,” when related to their .
agency’s employment in June 1975, indicated an average
requirement for all major agency categories of an in-
crease of 26 percent in number of employees (see Table
[11-14). This corresponds to a requirement for an-addi-



Q

ERIC

Aruitoxt provided by Eic:

tional 220,000 employees based on our estimate of total
employment in these agency categories in 1974. These

totals, moreover, exclude courts agencies and municipal

legal service agencies, which were not covered in the
NMS executive surveys. g ‘
Among the agency categories surveyed; sheriffs and
heads of probation and parole. offices reported the
greafest proportionate requirements  for additional
personnel—34 percent and 35 pegcent, respectively.
Heads of correctional institutions reéfmed a lower-than-
average need for additional staff—20 percent for adult

institutions, and 15 percent for juvenile institutions. Re- B

quirements of other agencies, including police, pros-
ecutors and public defenders more closely approximated
the overall average. '

[

oy TABLE UI-14

Executives’ Estimates of Increases in Agency Employ-

ment Needed to Eﬁéc(ively Fulfill All Agency Duties and

_Responsibilities
. Actual Percem Estimated Addi-
Agency Category Employment Increase tional Employees
) 19041 \ Needed ™ Needed * .
Total' ... 834,000 - 26 220,000
Law en’orcement,
except sheriffs’
- agencies ___. 515,000 27 139,000
Sheriffs’ agen-
Cies —moeo-n 85,000 34 29,000
Prosecution and =
-legal service in-
cluding munici- - )
pal agericies__ -~ 35,000 22 8,000
Indigent defense - 7,000 - 23+ 2,000
Adult corrections, :
- except sheriffs’ - :
Jails - ______ 102,000 , - 20 20,000
Juvenile comrec- :
tionS - e 45,000 15 6,000
Probation and'pa- - . .
- 45,000 35. 16,600

ole .-~

' Includes all categories, of Luw enlorcement and crimmnal justice ageficics except courts,
municipal prosecution and legal service 3gencies and general aiministrative agencies.
* Source: U.S. Department of Justice. LEAA and U.S. Bureay of the Census. Expenditure

- and Employment Data for the Criminal Justice System, 1974, and special tabulation of Census

Employee Characteristics Survey. 1974, for estimated eMployment in sheriffs’ agencies.

3 Based on responsesto NMS exccutive surveys, 1975. weighted by ageney size.

¢ Derived by applying percentage increases needed to actual 1974 employment. Since
agency employ probably increased b 1974 and the time of surveys in late 1975,
these estimates slightly understate the total number of additional perscnnel nceded at the latter
date. - :

*The q
with Sup Court requi 1s. The p ge increase shown refers
percent of the total) which reported they were not in full compliance.

hose agencies (76

A more detailed examination of these responses indi-

- cates significant differences in needs, by agency size,

and for particular categories of personnel. Among police
agencies, . heads of large departments—with 1,000 or:
more employees—reported a greater relative nged for

ddressed (o public defenders related to stalfing ncedge"to fully comply ™ .

additional staff than all but the smallest agencies, as
shown in the following table:

Median Percent
Increase in Poiice

Agency Swe Employees Needed
All police departments . .____-—_- P S, 26.8
1,000 or more employees _.._ - —cooeo--- 28.6
400-999 _ e mmmm- 17.5
150399 o e e - 16.8
75-149 oo 20.1
2549 o= ! 23.9°
128 e 2.9

" With few exceptions, the estimated percentage in-,
creases in personnel needed, for- agencies other than
police, varied inversely with agency size. Thus, sheriffs
in agenci;s with-less than 10 employees reported a need
for 60 percent additional staff, as comparced with 25
percent by sheriffs in agehcies with 150 or more em-
pioyees. Prosecutors in offices with !-4 employees
reported a need for 37 percent more pefsonnel, as com-
pared to 19 perent by prosecutors in offices with 75
employees or more. Heads of probation and parole
offices with less than 10 employees reported a need for a
70 percént increase in staff, as cempared with 46 percent
in agencies with 10-24 employees and 30" percent in
those with 25 or more employees. Similar patterns were °
evident in the reports of correctional ‘institution €xecu-
tives. : _ . L

In the case of corréctional agencies, administrators of
both adult and juvgnilelcorrectional institutions also re-
ported .a greater relative need for treatment specialists

" than for line custodial personnel. Heads of adult correc~

tional institutions reported.a need for an increase of 42
percent in treatment personnel, as compared with 15
percent for custodial officers. Juvenile correctional ad-
ministrators indicated a need Jor-23 percent additional
treatment employees, as compared with 12 percent for
child care workers. o

In probation and parole agencies, the reported re-
quirement for additional probation and parole officers, of
29 percent, was lower than the overall estimated re- -
quirement for .additional personnel, of 35 percent,

v_reﬂectingv relatively high needs for secretaries, para- -
professionals and other support personnel in these

agencies. .

" In summary, therefore, tile surveys of agency execu-
tives (other than courts) revealed a widespread consensus
that lack of sufficient numbers of personnel was their
agency’s most serious current manpower problem and
that this was ptimarily attributable to inadequate agency -
budgets, rather than to difficulties in recruiting the
needed personnel. Addjtional staffing needs were propor-
tionately greater in some agency categories,..such as
probation and parole, sheriffs and prosecutor agencies;
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.However,

| they weére significantly lower-than-average for juvenile
corrections agencies. The largest proportionate staffing -

need in correctional institutions was for additional treat-
' ment personnel, rather than custodial workers. Smaller
agencies consistently reported a highér percentage re-
quirement for additional staff than did larger agencies.
among police departments, the, .largest
departments—those with 1,000 or more employees—

~ also reported relatively high manpower needs.

D. Analyses of Manpower Needs by Sector.

. In addition to the above survey results, a series of
more specialized én_alyses; relevant to current manpower
needs, were conducted for specific categories of agen-.
cies. The results are summarized below R ‘
1. Police agencies b -

a. Inter-city variations in pollce employmem The
“pumber of. employees of municipal police agencies, ex-
- pressed as a ratio to number of inhabitants, varies widely

from city to city. In 1974; this ratio ranged from an

average of 3.5 full-time law enforcement employees, per

- l 000 inhabitants, in cities ‘'with more than 250,000

po ulation, - to’ 1.9. per- 1,000 in cities with 10,000 to
0 population. It was only slightly higher, 2.1 per.
in cities with less than 10,000 inhabitants (Ta0te
II-15). The wide variation in per capita police employ-
ment,
trated by'the inte

uartile range of these ratics. Thus, in

- cities with less than 10,000 populatlon, these ratios fell
below 1.4 per 1,000 population or exceeded 2.7 per.

1,000, in one-half of the cities surveyed.

‘One partial explanation for these differences is that
crime ratss also vary widely from city to city. An exami-
nation of Table III-15 ¢ :ggests that the acgyal differences

in police employment ratios among cities are explain- -

able, in part, by variations in crime rates. Thus, cities
with 250,000 or more poptulation, which reported -the
“highest per capita police employment as a group, also
experienced ‘the highest rates of .reported serious
crime—almost twice as great as among cities with less
than 10,000 population. In an effort 'to explain these

. ‘differsnces more fully, 1973 data were compiled on
- police employment, population, reported crime rates and

. . on_a number of other relevant social and economic

characteristics for cities whose populations ranged from
'25,000 to 1,000,000. .

“The factors found to contribute most to differences in
_ per capita police-employment among all the ciiies studied
were: (1) the incidence of street crime, as measured by

the robbery rate; (2) the amount of taxes per capita; and .

(3) the proportion of low income families in each juris-

- diction. About 30 percent of the variation in per capita
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éven amorzz cities of a given size group, is illus-

TABLE IlI-15

Full-Tinge Law Enforcemem Employees }Jer 1,006
Population and Crime Rates, by Size of Group, 1974

. Employees per 1,000 Population
* City Size Group .

Index Crime Rate
Poputation ~. Iner-Quartite  (per 100.000 .
Average Range - Population)}

- Total Cities _____ T 2.5 1.4-2.5 5966
Over 250,000 _____:__ 35 2.2-3.5 7499
100,000-250,000 __.__ 2.3 1.8-2.5 L1
50,000-100,000 ______ 1.9 1522 * 5747
25,000-50,000 _______ 1.9 1.5-2.1 5152
10,000-25,000 —______ 1.9 1.5-2.2 4418
Less than 10,000 _____ o2 1.4-2.7 3818

Source: FBI, Crime wn the United States, 1974: Uniform Crime Reports, Tables 14, 56.

police employment was found to be associated with dif-
ferences in the robbery rate. Cities with higher robbery
rates tended to have higher police employment ratios.
Differences in per capita tax rates accounted for an addi-
tional 15 percent of the variation. Those cities with
higher tax rates also tended to have higher police em-
ployment ratios, as did cities with a greater incidence of
poverty. In all, these three factors—robbery rates,. taxes
per capita and the proportion of low income families—
were estimated to. account for about one-half of the
variation in'per capita police employment among cities.
Significantly, such factors as city size , D8 se, and popu-
lation_density {i.e., population per square mile), had
little or no independent influence upon the observed
-variations in police-population ratios. ~

Among larger cities, those with populations of
100,000 to one million, police employment levéls were
found to be most sensitive to the robbery rate. This factor
-alone explained 46 percent of the variation in police
employment ratios. The amount of taxes per capita and
the proportion of.black males, aged 15-24, in the popula--
tion (whlch has'been found to have a positive corzelation
with cnme rates) were next in order of 1mportané"e but
had much less influence.

In contrast, the tax level was found to be the most
important single variable associated with differences in
‘police employment ratios in th¢ medium-sized and

-smaller population cities analyzed, with populatipns of -

50,000-100,000 and-25,000-50,000 respectively. For
these agencies, differences in per capita taxes explained

19 percent and 25'percent of the variatior, respectively,

in per capita police employment, with the robbery ‘rate -
ranking next in order of importance.
From this analysis, it is evident that dlfferem:es in -

)
crime rates and in crime-related workloads provide only .

‘a partial explanation for variations in police employmel‘lt
. levels. Tms is not surpnsmg in view of the fact that only
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a limited proportion of total police effort is directly
related to crime control activities, such as responding to
calls conceming commission of crimes, investigatior. of
crimes and apprehension of criminals. A major portion
of the duty time of line ofﬁcers——typlcally as much as 80
percent—is devoted to such gctivities as routine patrol-
_ling, traffic control, . respondmg to various types of
. non-crime-relaged calls for service, and to a variety of
non-pohce rélated activities. i Among communities with
similar levels of crime rates, the more affiuent
communities—as measured in this analysis by the level
of per capita taxes—tend to demand more police services.

venue levels.

/nd to employ more police than do those with lower
re .

b. Police manpower and pohce performance Al- '

though the above analysis has provided insights as to
factors accointing for variations in police employment,
it does not provide a basis for determining whether addi-
tional investments in police manpower will produce suf-
ficient community benefits—in terms of reduced crime or

~ other desired results——to be cost effective, in comparison

with alternative uses of these funds. Such judgments
must be made at the commumty level, based on much
more detailed information. on agency workloads and

‘staffing and on community needs.than was available for

the present study.
A. number of research studies have attempted, how-
ever, to estirmate the extent to which additional police

" manpower, or expenditGres, have been ‘‘productive,’’ as

measured by such yardsticks as their effects upon crime

rates and clearance rates. These experimental projects,

designed to test the efficacy of particular police
strategies, as well as a number of quantitative, multi-
variate analyses, have attempted to determine whether
differences in levels of pdlice staffing or expenditures
among_departments have been .associated with lower

" crime -and/or higher arrest rates. These studies have

yielded mixed and—at tlmes——controversml results, as

‘illustrated below: :
- . @ Experimental projects, such as those entalhng sub-

stantial police manpower ‘increases in high crime

precincts in New York City and in New York City

. subways, have resulted in reductions in crimes in
these jurisdictions. Their net effect upon overall
crime levels is less clear, however, because of the
possibility. that criminals may simply have shifted
their activities to other locations. Moreover, sub-

- stantial increases -in random preventative patrol, as

- in the Kansas.City experiment, do not seem to have
been effective in reducing crime rates.

o Results of multi-variate analyses, typically based on
*scross-sectional’’ comparisons of police employ-
ment and police expenditures among cities, states or

- 49,

-manpower or funds.

metronolitan m‘t’a.u. have alen nrodured annarently
conflicting results. About one-half of these studies -
found that higher levels of police resources were
associated with lower crime-or higher arrest rates
_than would otherwise be expected, and attribute
these findings to the deterrent_effects of increased
police activity. The remaining studies, however,
\ reported either negative or statistically insignificant
results. Generally, studies in which the units of
‘analysis were states or large cities were more likely -
to result in positive findings than those including
. large numbers of small cities. - _

o A detailed Rand Corporation study of the cnmlnal
investigative process, empioying both multi-variate
analysis and intensive survey methods, concluded
_that differences in investigative staffing levels or
procedures had no appreciable effect on.crime, ar-.

rest or clearance rates, and that the single most

- ‘lmpona}t detérminant of success was the.amount of
- information provided by the victim to the im-

mediately responding patrol officer.

~ The above findings, when related to the results of the:
NMS surveys and analyses reported previously in this
chapter, clearly suggest the need to avoid broad generali-
zations concerning additional needs for law enforcement
marpower on a nationwide basis. During periods of.
fiscal stringency, such as those experienced by many
state and local governments during the past few years,
the practical issue facmg many officials is whether mod-
erate ' increments or decrements in law enforcement
manpower will have any appreciable effect upon crime .
control or upon-the adequacy of the other community
services performed by law enforcement agencies. The
lack of adequate data on these non-crime related work-
loads, as well as the inherent limitations of the available
statistics on reported crimes- and clearance rates, are
among the obvious limitations of all of the above studies.

_ Equally essential, for informed decision-making, are sys-

tematic and dr:tailed management analyses of altematlve‘
app’roaches to utilization of existing police manpower
resources, "including consolidation or increased cross-
servicing arrangements arlong police departments more
efficient patrol deployl nents, increased use of civiliansin

_"duties not requiring the.skills of sworn police officers,

and other measures to reduce the amount of ofﬁcer time
‘devoted to non-essential activities.
The available research does suggest, however, that in

“many communities improvements in deployment ‘and

management of gxisting resources, combined with more
active citizen involvement or support, may contribute as
much, or more, to the overall effectiveness of law en-
forcement agencies, as additional increments of pohce
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2. Judicial process agencies. Almost all recent as-

sessments of the problems ()t?lihe Nation’s couits, and ot
related prosecution and defense agencies, have noted as
major shortcomings the problems of case backiog and
case delay; the pervasive -reliance upon—and abuse

of—plea bargaining procedures; inadequate screening of
cases; insufficient prowsnon of defense counsel; sentenc-
ing disparities am: ung courts and judges; and insufficient
time—generally-—for judges, prosecutors and defenders
for pre-trial preparation and an even-handed administra-
tion of justice. These shortcomings have been attributed
to a variety of causes, including—among others—the
need for additional manpower; for'more judges, pros-
ecutors, defenders and specialized management or sup-

" port personnel. Such needs have, however, rarely been
quantified at the national level, in part because essential

data on judicial process agency workloads in relation to
personnel have not been available.
Summary mformatlon on these agencies’ caseloads

was collected for thé first time in the course of the NMS

surveys. In addition, court administrators were requested
to provide their asscssments of the case delay problem in
their courts and of the major factors contributing to case
delay. The results are reviewed below: - -

"a. Courts. The NMS survey of trial courts ot gen-
eral jurisdiction, conducted in early 1976, - juested data

on the number of cases pending and disposed of by these

" courts during Fiscal Year 1975, as well as related data on
court personnel. Despite recent efforts to improve the
" efficiency of the courts in many states, including enact-
~ ment of *‘speedy trial’’ legislation and provision of ad.
w_tion'él personnel, the results suggest a v orsening, rathe i
than improvement, in the ability of these courts to cope
with their. caseloads. As shown in Table 1Ii -16 felony
case backlogs increased by 10 percent in fiscal year
1975, and civil case backlogs by i3 percent among these
‘reporting courts. There were relatively small changes in

= case backlogs for juvenile cases or misdemeanor cases in

those general trial courts with Junsdlcuon over the latter
cdtegories of cases.

_ Estimates of the niean number of additional months
.required to process pending cgses were also computed
for each type of case, by relating the size of these’
backlogs at the end of Fiscal Year 1975 to actaal disposi-

" tions during the year. These ranged from about three
months for mlsdemeanord and juvenile cas.s to nearly
six months for Ielonv cases ‘and ten months for civil
cases. :

These data. must be interpreted with som: caution,
since the ~eports cover only about one-fourth of all trial
courts of general jurisdiction in the case of felony cases,
and because of wide differences in record keeping.and
statistical practices among the courts. Nevertheless, the
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their time devoted to crimina! cases, i.e.,

N
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severity of the existing problems of case delay is illus- "

trated by the contrast between the estimated aerage
additional time required to process existing felony case
backlogs in these courts, and the total elap'Se\d time be-
tween arrest and trial of two months recommended by the
National Advisory Commlss»lOn on Criminal” {usuce
Standards and Goals.'? N
The survey data also indicated wide variations in “the
average length of time required to dispose of exusurﬁ
felony case backlogs, among those courts responding to
the survey. Thus, for courts with 100 or more felony
filings, in fiscal year 1975, an equivalent of 5.2 months
was required by the average (median) court for process-
ing felony case backlogs. However, 27 percent of these
courts reported backlogs which could be processed in
three months or less while at. the other extr¢me, 13
percent had backlogs which corresponded to a delay of -
more than one year between filing and disposition.

TABLE I1I-16

Selected Court Caséloqd Statistics
Changes in Pending Caseloads, General Jurisdiction
Trial Courts, Fiscal Year 1975

’

Average Pending Caseloads

Nuniber of

" Type of Case Courts Beginning End of Percent
Reporting of Year Year Change
Felony oo o 830 154 169 +10
Misdemeanor - - 432 162 158 -2
luvenile - e 70 + 1
B | Bt 1064 +13

Estimated Mean Months to Process Pending Cases Based
" on Number Dlsposed of in Fiscal Year 1975

Bcglnmng End of
Type of Case of Year Year

‘Felony ..o 5.3 58 *
Misdemeanor ..o 3¢ 29
dJuvenile .. 3.0 ‘3.0
Civil oo e " 8.8 10.0

Sou-ce: NMS Zurvey of State and Locat Trial Courts of General Jurisdiction. 1976,

The analysis further indicate¢ a consistent relationship
between case delay and the level of judicial staffing for
criminal cases, as measured by the number of judges
attached to each court and by the estimated percentage of
‘‘judge years
on criminal cases’’. The average number of additional
months needed to process pending criminal cases was

" found to be twice as great in courts where ti.e *‘felony

equivalent’’ caseload per judge year on criminal cases’
was 1,000 or more, than in courts where the caseload per
judge year was less than 200 (Table I1I-17). Of equal

‘ '.
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TABLE [II-17

Distribution of General Trial Courts by Months Needed to Process Felony Cases Pending at the End of Fiscal Year
1975 and by the Felony Equivalent Caseload per Judge-Year Devoted. to Criminal Cases

1

Courts by Felony Equivalent Cascload ®Per Judge-Year.

- .
~ Months Needed

_To Process Pending Al . 1000 or
Felony Cases Replies 0-199 200--399 A00-699 700-999 More
All Courts: . :
. Median months to process pending cases ———--—-—- 5.1 2.9 5.0 54 6.8 6.6
~ Percent of Total
All replies oo oo 100 100 100 100 . 100 100
0-3 months _____-_ O mccmmmmmmmmmmmmmm 31 52 3 22 16 22
316 MONthS et 27 19 28 . 35 27 24
619 months ceu e I 15 10 15 : 11 24 24 -
9.1-12 MONMAS. v oo 9 5 10 10 14 T
12324 months o aoao 13 10 9 15 16 . 20 |
- 24.1 months OF MOLE e oo ecememcmcmmmmm ‘5 3 h 6 7 3 - 4
Number of TepOMs - o ceem e (345) ( 86) (78 {89 (37 ( 55)
Courts With 100 or More Felony Filings:’ . : ' -
Median months to process pending cases -« 53 . 4.4 4.8 6.6 7.1
* Percent of Total '
AL TePHes ool - 100 100 - 100 100 100
=3 mMONthS e me 26 37 28 -4 : 18 .
3.1-6MONAS e e mmmmme e 3 28 37 31 .23
619 MONhS i mmm 19 19 i3 . 24 25
9.1-12 MONtNS o oo e 8 9 6 14 .9
©12.1-24 MONthS oo oo mammmmem e 13 -5 g 15 14 23
24.1 months OFf MOFE oo fmmeeecemccamaan 2 2 2 3 2
_ Number of fepOrs ool (178) ( 6 (43) ( 54) (297 ( 44)

% Median not computed hecause there were fewer than 25 replies.

T ® Caseload as used for this table includes cases pending at the beginning of the year plus those filed during the year.
d to be the workload equivalent of one felony case.

misdemeanor cases under which $.5
Jd

. cases are

\ importance, however, was the evidence of wide varia-

\ tions in estimated proceSsing: time among cousts with
\Sim‘ilar felony caseloads per judge. Thus-aniong ihe 106

courts. reporting a workload of 1,000 or more felony

c per judge year, 17 pexcent repdited that their case
backlogs at the end of Fiscal Year 1975 corresponded to
a period of 3 months or less, whereas 23 percent

would require more than 12 months, based. ongFiscal ~
Year 1973\;xperience'. Although these disparities may be:

- - dae, in panw) differences in-reporting and record keep-

‘ing practices,\they suggest that factors other than avail-

- ability of judicial personnel have contributed to the case

delay problem in\many courts. 7}

-

- Further insights as to factors contributing to case deléy"
‘were obtained from'the NMS survey.of court adminis-
" trators. Of 208 administrators of trial courts rgsponding

to this question of case'delay, 47 percent indicated that

they considered case delay a serious problem in their

courts. An additional 39 percent considered it a problem,
but **not serions,” while 15 percent did not consider. it a
problem at all in their courts. A higher ptoportion of

Felony equivalent cases are & weighted combination of felony nnd

appellate court administrators (24 percent) reported that
they-had no problem of case }(elay in the courts in which
they served. = ' '

The court administrators who identified case delay as a
problem were then asked to inaicate, in their own words, . -

- what they considered to be the single mos serious cause

of case delay in their courts. The respoiias identified a
wide range of contributing factors, including limitations
of court resources, continuance problems and other per-
sonne] interaction problems. These varied explanations
were not unexpected. since recent “studies have +high-
lighted that the interactions of judges, prosecutors and

defenders and their diverse motives and problems, as_

well as the pressures of heavy workloads, all contribute
to continuances and case delays.'? - .
Insufficient personnel—primarily a shortage of judge
time—ywas, however, cited as the most importan: factor
by 28 percent of the 230 administrators responding to
this question. Other responses, such as inadequate prepa- '
ration of attorneys, or general references to overcrowded

_dockets, may also have reflected personnel shortages. _
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Court administrators were also asked to identify the

- types of additional personnel, or staff time, that would
*‘contribute most_to reducing unnecessary delay and

“achieving the goal of speedy trials’’ in the courts they

- administer. In response to the question on ¢ypes of per-

“sonnel.'most” needed, 39 percent identiiied increased
Judge time, ‘and -an additional 25 percent selected in-
créased- prosecution time as most i orfant. Relatively
few considered that an increasé in staff time by the
defense counsel or by other court staff would contribute
;most to reducing case delay. .

When court administrators were, further asked to iden-
ufy, from a list of procedural policies, the one whose

adopuon would contribute most to reducing unnecessary

delay in the courts they administer. stricter control of
continuances was chosen most frequently, by 37 percent
of those who replied. Significantly, average felony case
delay was found to be more than one month less in courts

following strict continuance policics than in other courts -
. surveyed. The adoption or strict enforcement of statutory -

or regulatory time limits for processing cases was rated
next most frequenrly as likely to reduce delay. This
response. also- was ‘confirmed by the NMS analyses of
case delays, which found that states with weak speedy
trial laws had much longer avefage case delays—among

* courts with 100 or more felony filings—than did other -
- states.

Fihally, the NMS count caseload analysis indicated
‘that trial courts with relatively long case backlogs dis-
poscd of a smaller percentage of their criminal cases
through trial, probably reflecting a greater pressure to
resolve cases through plea bargaining in such courts.

b. Prosecution agencies. About one-half of the
prosecution agencies responding to the NMS survey on
_their manpower needs also provided data on their crimi-
nnl caseloads in Fiscal Year 1975. Based on these

q
AU

reports, -three ratios of caseloads per prosecutor were
computed. The first was-the ratio of felony cases per

. prosecutor employed. As.shown in Table I1i-~18, the
~ median felony caseload per prosecutor, for all 595 agen-

cies reporting these data, was 93 in fiscal year 1975.

Larger agex_icies,"with 10 or more employees, reported . ‘

significuntly higher felony caseload ratios thar did those_‘

with fewer than 10 employees.

This lmtlal set of ratios did .not. make any allowance
for other types of criminal caseloads, or for differences

.among agencies in-the proportion of _.ll-time and part-

time personnel. To provide -a weighted caseload measure
for all major categories of criminal cases hardled by -
prosecution offices, a workload measure referred to as
“‘felony equivalent cases’’ was constructed by assigning.
the weighting factors to non-felony cases adapted from
those recommended for defender agencies by the Na-
tional Advisory Commission on Criminal Justice Stand-
ards and Goals. The results of this procedure, as shown
in the second column of Table I11-20, was to widen the
relative disparity in caseload ratios among agencies m_
the various -size groups. Based on this measure, the
median felony equivalent caseloa? per prosecutor was
340 for agencies with 10 or more employees, or more -
than twice as gre::® as the caseload of 154 per prosecutor
for agencies with less than 5 employees.

The third set of ratios makes a further adjusimient far
the lower average hours workéd per wezk by part-time
prosecutors or staff attorneys. This measure of full-time -
equivalent cases per full-time equivalent prosecutors
tends 10 narrow somewhat the caseload differential be-
tween large and small offices. Nevertheless,. the larger .
agencies, those with 10 or more employees, had criminal .
caselcads per employee néarly twice as great as those ‘
computed for the smallest agencnes. i.e., those with
fe\ver than 5 employees.

" TABLE 1II-18

Felony C’ases and F elony Equivalent Cases per Prosecutor and Full-Time Equlvalent Prosecutor, by Size of Agency,
State and Ccunty Prosecunon Agencies, 1975

. / Felony Equivalent Cases’
~ Felony Cases

— Felony Equi\iﬂ/enl Per Full-Time Equivalent
Size of Per Proseculor, _ Cases Per Prosccutor * Prosecutor ®
- e T Agency

1 }Numhcr of . Number of Number of . Numbey of

1 ployces) Median Reports ¢ Median Repoxts ¢ Median Reports ©
O R 93 “ses . 1m 499 280 281
10 OF MOFE — o oottt m e 122 94 340 68 3% . 60
850 e e ——————————— e m e Cm e dcmeme = 107 76 225 61 330 .57
U OSSR USRI 79 425 154 370 20_6 164

* Weighted a> eragr: of felony. misdemeanor. juvenile arrd appeals cases. Felony cases. mademe:nors Jjuvenile cases, and lppedls given weights of 1, .375 and 6 rupeclmc!y

Y " Weighted average of full-lime and part-time proseculors.

¢ The number.of reports is reduced b of iem as cach additi

Source: NMS Encmwe Survey. 1975.

38

| item of infc
columns is due %0 the omission by many respondents of the number of hours worked per week by part-time prosecutors.
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n is added 10 the calculanons Thus the drop-off in the number of reports in lhe final
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.0 the absence of any established caseload standards
for prosecutors, the above data cannot be used to esti-
male roral manpower needs of these agencies. The impli-
‘cation of the above comparisons is, however, that the
larger prosecution offices, typically those in large cities,
have a larger,relative. need for additional staff attomeys
to handle their criminal caseloads than do- the smaller
offices.

" Inadequate levels of prosecutor stafﬁng have been
cited as one of the factors ccntributing to case delay, as
*"weii as to excessive reliance upon plea batgalmng Thus,
in responke to a question on the types of additional

pietsuliel that would most contribute to reducing un- '

necessary delay, 75 percent of the court administrators
surveyed by NMS cited increased availability of prosecu-
tion staff as the most important. Some corroborating

evidence for this assessment was provided by an analysis -

of the relationship between prosecutor felony caseloads
‘and the estimated number of months to process pending
“felony cases, in 188 jurisdicticns which provided all the
relevant.data in the NMS surveys of prosecutors and of
" state courts of gereral jurisdiction. As shown in the
following table, the'median number of months to prozess

pending felony cases was 6.9 months in jurisdicuons

where the ‘‘felony equivalent caseload per full-time
~ equivalent prosecutor’’ was 301 or more cases per year,
as compared to 5.0 months, where the caseload was 100

or fewer cases per year. This relationship was, however,
not completely consistent, as indicated by the much
lower average delay time indicated in the 37 jurisdictions

where prusecutor caseloads were between 2Cl1 and 300

per year.
TABLE 119
Month: to Process Felony Cases Pending at the End

of Fiscal Year 1975 by] Felony Equivalent Caseload
per Prosecutor

oy Felony Equivalent Caseload
Per Full-Time Equivalent Prosecutor

All

Reports 1-100 "101-200 201-300 301 br More

Momhs to proc-

ess pending

felony cases  «

—Median : i

court .__- 5.4 5.0 5.6 3.6 6.9
Number of re- .
©oports .. 44) - 3N (52)

(188) (55)

Sources: NMS Surveys of Prosecutors and of étnw Tral Courts of General Junsdiction.
41975-76.
¢..Public defender agencies. Public indigent defense
agencies, although the smallest agency category within
the criminal ju.tice system in terms of employment, have

also experienced the mostrapid growth in the past sev-
eral ‘years. The number of full-time equivalent em-
ployees of statz and local defender agencies nearly
doubled, from 3,000 in 1970 to 6,000 in 1974. This
growth has resulted in large part from recent Supreme -
Court decisions which have broadened the obligations of
courts to provide counsel to mdlgent defendants who are
subject to confinement.

Déspite this growth, recenf studies have estimated a
large additional requirement for public defenders. Based
on a 1973 survey of indigent defense activities, the
National Legal Aid and Defense Association (NLADA)
estitnated & need for about 17,300 staff attorneys. in
defenqegoagencnes (public and contract) to meet stand-
ards reCommended by the. National Ad‘Vlsory Commis-
sion on Standards and Goals.'* This estimate is more
‘than doubled, moreover, to about 37,000 if further al-

B lovvance is made for the added requirements .of jurisdic-

v’

tions relying on assigned counsel (rather than defender
agencres) and for certain additional types of workloads,
not provided for in the original estimates.” The latter

" figure is about six times as great as the estimated number ,
“ of full-time equivalent defenders currently provided

either by publicly operated agencies or on.a contract
basis ir 1974. :

Much more conservative estimates were derived based
on NMS survey results. Heads of public defeggder
offices, excluding contract agencies, were first asked to
assess how well their office was complying with recent
Supreme Court decisions. Less than one- -fourth (23 per-
cent) reported ﬂ’lat their agency was in’ **full com-
phance * All otler defenders were_then requested to
estimate the numter of assistant defenders needed: to
achitve full compltdnce On the average, the latter re-
ported a nced for 23 percént more defenders. If this
figure is adjusted for the agencies wlich already reported
that they were in full compliance, this percentage in-
crease is reduced to .18 percent.

A somewhat higher estimate of needs was dcrived by

analysis of caseload data and staffing data submitted by
some of the public defender offices. These resulted in an

estimate of 192 **felony equivalent’’ cases per year per . '

full-time equivalent defender, about 28 percent higher
than the standard proposed by the National Advisory
Commission. The latter estimate is based on a small
sample of only 48 agencies which provided the detailed

- data needed for this computation, and which—for that

reason—are hkely to be better staffed than other agen-
cies.

The above approaches have clearly yielded widely
divergent estimates of defender manpower needs. Re-
- sponses by defenders in public_ indigent defense agencies
to the NMS survey indicated that an increase of only 18

*
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——conviction:**--Additionally,-indigents- -may-waive their -

'

.

percent in staff atiomeys was needed by these agencies to
fully comply with recent Supreme Court decisions. The

analysis of caseloads per attomey for a-small sample of - ,

these agencies, in relation to standards recommended by
the NAC, yielded a somewhat higher estimate, in excess
of 28 percent. In contra_st; the NLADA estimates of the
total *‘universe of need" for defender services indicated

. a requirement for a six fold increase in’ defenders, ona

full-time equivalent basis.

4

Several factors probably contribute to this gross dis-

“parity.- The major one appears to ‘be that the NLADA

analysis of requirements is based oh-the proposed stand-
~ard providing that all indigents charged with a felonv
mlsdemeanor or as a juvenile delinquent are to be” repre-
sented from the time of arrest. This standard is more
inclusive than that required by recent Supreme Court

decisions, with respect to the less serious offenses. Many

arrested indigents do not receive representation at time of
arrest and subsequently receive representation only if it
appears that a jail or prison sentence may result from a

right.to counsel without a full understanding bf the sig-
nificance of the action. There is a significant fall off in
. the number of persons charyed with a ¢rime, especnally
- those charged with misdemreanors,.in these early stages.

The chief deferiders, on their.part, appcared to have
adopted a considerably narrower interpretation of their
roles. In its 1973 study, the NLADA found that 36
percent of defender agencies provided counsel for all
indigent misdemeanor defendants; 39 percent provided
counsel -only if the offense was punishable by jail; 18
percent only if the judge believed he would impose a jail
sentence if the defendant was found to be guilty and 6
percent provided coansel only if the prosecutor would

* seck a jail sentence’. '® To the extent that the current local

“practice -tends to -keep marginal cases of" sndlgency, or
marginal cases of required representation, from-becom-
ing a workload for the-defender or assigned counsel, the
need for additional staff as perceived by chief defenders

" may. reflect a more limited view of the extent to which
services are to be provided, than the criteria used by

NLADA in its calculations of the universe of nced for
defender services.

3. Corrections manpo er In the
sector—unlike other components of :the criminal justice
system—a number of sfaffing standards or norms have
. been developed by professional organizations in the field
" for use in assessing correctional manpower needs. These
professional judgment standards are defined in all cases
as broad statistical guidelines or “"ardsticks,” since
stafﬁng decisions in individual agencies must take into
account a largvnumber of -more specific variables, such
as charactenstlcs and needs of the client populatlon, the
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types.of programs provided, the physical layout of the
facility, etc. Qb‘evenheless, the exxstxng standdrds may
provide a useful guide in assessing the relative man-
power needs of different categories of corrections agen-
cies. These comparisons are reviewed below for the
major categories of corrections agencies. ! ‘
a. Adult prisons. Available data indicate a signifi-
cant overall improvement in staff inmate ratios of state
prisons between the early 1960’s and 1974. The avcrage
number of inmates per custodial officer declined from
8.2 at the end of 1960 to 5.0 in January 1974. Between
1962 and 1974, the number of .educational and treatment
specialists in state prisons also doubled, whereas the.

‘number of lnmates was at about the same level 1n both

years. i

-Comparisons of actual stafﬁng ratios in 1974 with
those previously proposed for these occupatlonal groups,
in various studies, indicate a continued severe deﬁcnency

~ in many categories of treatment personnel,lbut a much.

more favorable stafﬁng level for custedial ofﬁcers Thus,

' only one-half of all state prison systems met the Ameri-

can Correctional Association’s staffing standard for so-
cial:-workers; about one-fourth, for psychiatrists and only
about 10 percent, for psychologists. On the other hand,”
about 60 percent of all state facilities met or exceeded the |
ratio of one custodlal officer per six inmates, originally”

~ proposed by the President’s Commission on Law En-

forcement and the Administration of Justice.
Stafﬁng levels for.both correctionul officers and treav-

- ment personnel were found to be least. adequate in the

South. Prisons which were overcrowded in 1974, based
on deslgn..d capacity, consistently reported higher num-
bers of inmates per correctional officer than dﬁ other
prisons. .
The more severe deficiency of treatment staffs, than of
custodial officers, indicated by-these comparisons is con-
sistent with the assessments of pnson wagdens of their

_ agencies’ manpower needs, based on the NMS survey.
' Their responses indicated a need for an increase of 42
_percent in tneatmer@ speclalists, as compared to 14 per-

cerit for custedial officers.

b. Local jarls 'The most severe- stafﬁng deﬁc1ency
in local jails was the absence of any significant training
or treatment functions in most jails, based on_the 1972
Census of Jails.!” In 1972, the total number of profes-
sional treatment specialists corresponded to the equiva-
lent of one full-time counselor for every 363 inmates, ih
contrast to a ratio of one case work counselor for“every

. 30 jail inmates which had been proposed by the Presi- '

dent’s Crimé Commission in 1967. Custodial officer -
staffing in jails, corresponding to a ratio of one per 7.2
inmates in 1972, was also significantly lower than the
standard of one per six lnmates, previously suggested by

7 this Commlsslon
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c. Juvénile institutions.” in contrast to the situation
in adult institutions, statfing ratios in state juvenile in-
stitutions in 1975 compared much more favorably with
those proposed in“earlier studies. Thus, the National
Cnuncil on Crime and Delinquency, ina 1966 study, had
adopted a composite standard of one treatment specialist
per 21.4 juveniles as a statistical guideline, as compared
to an actual ratio of one specialist per 33.1 juveniles, in
1965. By 1975, this ratio had been increased to one

treatment specialist per 21.9 juveniles, in part due to the
" substantial reduction in the number of juvenile inmates.

Similar increases in staffing levels per inmate also were

reported for child care workers and for educational per-
~ sonnel.'®

These findings are consistent with the pattern of sur-
vey responses of juvenile correction administrators, con-
cerning their manpower needs. As previously noted,
these administrators—as a group—reporied much lower
needs for additional manpower in the NMS survey than
did any other category of criminal justice executive.

d. Probation and parole. The American Correc-
. tional Association has recommended a statistical stand-
ard of 50 case units per probation or parole officer, per
month, under which a presentence investigation equals
five units and a probationer or parolee under supervision
equals one case unit. An analysis of actual caseloads per
‘officer, based on responses from 939 agencies to the
NMS survey, indicates that 72 percent of all agencies did

. not meet this standard. Caseloads per officer varied ‘

widely by type of agency, from a median of 42 per
month for adult parole agencies and 62, for juvenile
agencies, to 161 for adult probation agencnes The high
workload of the latter agencies suggests that most adult
probation offices are in a position to provide only nomi-
nal supervision to persons under their control and are
equally limited in thelr capabilities with respect to other
workloads, such as presentence investigations.

The ‘above findings are consistent with the relatively
higi1 needs for additional personnel reported by probation
\ . .
-and parol= executives responding to the NMS survey, as
well as wijth reports based on field visits, indicating
“particularly .severe shortdgcs among many of the adult
agencnes vns:ted

-E. Conclusions on Manpower Needs

: This'éhapter has presented a variety of data related to
the current petsonnel needs of law enforcement and crim-

-inal justice agencies. The current personnel resources of
these agencies, as well as recent employment and crime-'

related workload trends, were reviewed in the first sec-
tion of this.chapter. The point of departure for assessing

il

,\
current personnel needs was thc perceived needs of the
agencv -xecutives themselves. These agency executives
repo.ted substantial needs for additional personnel.
There \were, however, significant variations in extent of
reported shortage by-size .and type of agency and for

' dlfferent categories of perSOnnel These shortages were

generally attributed to budgetary constraints rather than
to difficulties in recruitment of persormel

“These initial survey findings were supplemented by
more specific analyses of agency staffing and workload
levels, for each major sector, including comparisons of
actual staffing ratios with professionally recommended
standards, where the latter were available. These
analyses did not, in most instarices, provide categorical

- estimates of the total magnitude of additional personnel

needs for these functions and could not be expected to do
s0, in view of the wide variations in functions, goals, and
oiganizational structures among agencies, and because
of the many limitations of the available data base. IYet,
the composite evidence available supports a finding
that—in the face of mounting crime-related work-
loads—many of these agenciés, as currently organized,
have been inadequately staffed to provide the level, and
quality, of services which they consider necessary to
fulfiil their assigned responsibilities. Some of the sup-
porting evidence is summarized below:

o Law enforcement. Despite the substantial growth in
employment in police protection agencies since the
early 1960’s the much sharper growth in the crime
rate—as well as_the addition of new specialized
functions—has imposed heavy workload pressures
upon many poiice department staffs, as reflected/in
the relatively large estimates of additional nfan-
power needs reported by police chiefs and sheriffs.
Analysis of inter-city variations in per capita police
employment indicatesthat the existing depioyment
of police personnel resources is, however, often
more dependent upon the ability, or willingness, of
different communities to pay. for these services, than
on any objective measure of crime-related work-
loads. The high reported needs for additional man-
power of smallef-police agencies, and of shenffs

» agencies, may thus be attributable to the lvss
adequate tax bases of many of the communitie:: in
which these agencies are located, and the limited-
capability of these agencies to provide a full range of
police services, as well as to the growing decen-
tralization of population—and of related crime
problems—which has increased the need for police
services in many of these communities. At the same
time, many of the largest police depanments—those
wnh 1,000 or more personnel—appear to have been
pamcularly impacted by recent budgetary pressures,

1
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in the face.of continued hichmc‘ rates.

o Judicial process ugen ies; Data on, case backlogs,

and on caseloads of iwdges, prosecutors and de-
National Manpower
Survey, indicated that—by any reasonable
standard—a large proportion of these agencies are
inadequately staffed to meet their responsibilities for
the speedy, efficient and even-handed administra-
tion of justice, which has forced extensive reliance

~ upon plea bargaining procedures and other adminis-

trative expedients. In a large sample of trial courts
repor- ., ‘o the NMS, felony case backlogs rose by
_ . in fiscal year 1975, and civil case
backlogs by 13 percent. The estimated average time
required to process felony cases pending at the end
of fiscal year 1975 exceeded six months in 41 per-
cent of the courts, in-contrast to a standard of two
months proposed by the National Advisory Com-
mission on Standards and Goals, for total elapsed
time between arrest and trial for such cases. The
consistent relationship between the size of caseload
per judge and case delay in these courts—as well as
the assessments by court administrators surveyed by
the NMS—both confirm that_shortages of judicial
and other manpower ar: key factors contributing to

" -——case delay in many of these*couﬁs

Analysis of caseload statistics for pxosecuuon
and for- public mdxgent defense agencies has re-
sulted 1n similar findings. Thus the average ‘‘felony
equivalent’’ caseloads of 280 cases per year, per
prosecutor, and of 192 per defender, estimated for
sample. of agencies reporting to the NMS, can be
contrasted with a recommended standard of 150 per
year, proposed for defenders. by the National
Advisory Commission.

Althoug'h the above data support the need for
additional Jur'ges, prosecutors and defenders in
many agencxes. collateral survey findings indicate
thay, additional manpower, alone, is only a partial
solution to the probiem of case delay in most courts.
Court administrators responding to the NMS survey
gave at least %qual emphasis to the need for pro-
cedural. refom\s,. including the adoption of strict

continuance policies, as gssential for reducing case .

delays. In additlion tl‘-;é very wide variation in
felony caseloads per judge or prosecutor, revealed
by the NMS surVeys, suggests_that considerable
improvement Laq be - accomphshed through more
efficient allocauon of personnel resources, within

states, through: suéh measures as court reorganiza-

- tion or consolidation of small prosecution offices.
e Corrections. Analyses of responses by correctional

administrators, and of correctional staffing and

~workload data, have provided an essentiaily consist- .
ent patiern of findings coacerning the relative man-
power needs of various categories of correctional
agencies. Despite substantial eniployment growth,
staffing levels of most probation . and parole
azencizs—and particularly those responsible for
adult probation—were found to be much higher than
consldered acccptable to provide other than nominal
supervision to their clients or to perform’ related:’
workloads, such as pre-sentence_ investigations.
Probation and parole office administrators respond-
ing to the NMS survey also reported a greater
relative need for additional manpower than did ex-
ecutives of any other category of. correctional
agency.

In the case of residential correcuonal facilities,

such as prisons, jails and reformatories, the declin-
ing or stable trend of inmate populations until the
early 1970’s, combined with gradual employment
growth, had resulted in°general increases in staff-
inmate ratios over the past decade. The improve-
ment wils most pronounced for juvenile institutions,
which had experienced a substantial reduction in
inmate population. As a result, staffing levels in
these agencies, as a group, appeared to be more
adequate than any other major category of correc-
tional agency. Aduit correctional institutions were,
however, still ‘seriously deficient in specialized
treatment staffs, with the most severe shortages -
reported in the southem states, and in local jails
generally. Stafing levels for custodial officers in
state prisons appeared to have been more adequate
than for treatment staffs, based or responses by
wardens concerning their manpower needs as well
as on comparisons with existing staffing standards.
It is probable, however, that custodial staft-inmate
ratios in state prisons declined between 1975 and
1977, as a result of the continued rapid growth in
inmate populations.

Although the preceding analyses have arrayed a coi- .
siderable body of evidence which support the need for
additional manpower resources in many categories cf
criminal justice agencies to enable them to perform their
assigned tasks, these findings cannot support a broader -
conclusion that provision of such res&rces alone—in the
absence of other needed " policy or organizational

_improvements—will materially or efficiently, contribute-"

to the ultimate national objectives of crimé reductlon and
of improvement in the quality of jUSthC As roted by

'Norval Morris and Gordon Hawkins; thé problem of

violent crime in America ‘‘is not a problem that can be .
solved merely by the allocation of increased resources. . |
The inadequacy of this approach has been amply demon-
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strated. Between 1969 and 1974 spending for federal,
state and local criminal justice systems more than dou-
bled, rising from 37.3 billion to more than $15 billion.
The number of personnel employed in those sysiems
increased by one third, from 725,000 to over one mil-
lion. Over the same period, recorded violent crime in-
creased by 47 percent, recorded crimes against property
by 37 percent.’” ®

Some of ...: limitations of a strategy geared solely, or

primarily, to provision of additional resources to law
enforcement and criminal justice agencies, as presently
constituted, have been noted in our preceding analyses:

o In the law enforcement sector, the relationship be-
tween additional police resources and police *‘per-
formance,’’ as measured by such indexes as crime
‘or arrest rates, has been found to be teruous and
uncertain.

o In the judicial process sector. differences in court
policies and practices, for example with respect to
continuances, were considered to be as important as
inadequate resources, in contributing to case delays.

o [n'the corrections sector, few issues have been more
controversial in recent years than the efficacy of
rehabilitation efforts as practiced in most correc-
tional institutions, with at least one observer con-
tending that *‘with few and isolated exceptions, the
rehabilitative efforts that have been reported so far

have had no dppreciable effect on recidivism.'* 20
o In all sectors, the proliferation of large numbers of
=ry- small agencies—whether of very small police
departments ‘in fragmented jurisdictions, or of
courts, prosecution offices or jails, often staffed by
part-time personnel>~has contributed to system in-
efficiencies and manpower wastage.
Finally, there has veen growing recognition, by both
scholars and practitione-s, that the potential impact of the
criminal justice system upon crime trends—no matter

_how efficiently it is organized—is probably over-

shadowed by that of more fundamental social, economic
-and cult"ural influences in our society.
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RCHAPTER IV. THE EMPLOYMENT OUTLOOK:
g MANPOWER PROJECTIONS TO 1985

One of the major tasks of the -National Manpower
Survey was to project future employment in state and
local law enforcement and criminal justice agencies, for
the 10 year period 1975-85. These projections and re-
lated estimates of recrvitment.and training needs are
designed to assist in determining the« priorities for

" academic and training assistance among various sectors
=nd occupations in the criminal justice system.

The first part of this chapter describes the basic projec-
tiors developed for this purpose: the projection model,
the assumptions used and the resulting estimates by sec-
tor and occupation. These are designed to portray the
probable future trends in employment in these agencies,

. rather than future ‘‘needs’’ or optimal requirements.
The second part of this chapter reviews a number of

recent trends, policy issues and innovaiions in the crimj- .,

nal justice field which may have a swnmcant influence
. upon future manpower needs. It presents information on
the current status of these developments, on the likeli-
hood of their further expansion, and their possible effects

‘upon quantitative or qualitative requirements for person-

nel.

A. Manpowet Projections
. The criminal justice .manpower model. The em-

ployment projections presented in this chapter were

based on a model which defines a set of rclationships
among key variables affecting both aggregate employ-
ment in all categories of criminal justice agencies and the
distribution of ¢mployment among maior categories or
activities.

The basic premise underlying this model is that the
future demand for law enforcement and other criminal
justice services will be largely determined by two major
factors, in addition to population growth. These are: (1)
_ the future trend in crime rates; and (2) trends in the
growth of total state and local government expenditures.
Both crime rates and the levels of government spending
- are, in turn, assumed to be influenced by a number of
other social, economic and institutional factors, as de-
scribed in Chart 1V-1..

o Crime rate. Recent “analyses. of criminal behavior

have attempted to interpret most forms of crime
within a rational decision-making framework: indi-

viduals are more likely to pursue criminal careers, .
rather than legal activity, -if the economic return$
from crime are perceived to be better than the alter-
natives available to them, after allowing for the risks
entailed in criminal activity. Thus, those who are
poor, unemployed and economically disadvantaged
are more prone to engage-in crimes such as robbery
because they have less to risk and because their
alternative means of earning a livelihood are re-
stricted. Large urban centers, which include both
concentrations of poor, minority populations as well
as concentrations of wealth—i.e., ‘‘crime
opponumtles”—ane more likely to have higher
crime rates than -are small=r, more homogenous,

middle-class communities. Youth, and particularly
disadvantaged youth, are much more  crime
prone—both because they have the highest unem-
ployment rates and the most limited eamings poten-
tial in legal pursuits—and because they are more
likely to take risks than more mature individuals. To .
the extent that law enforcement and criminal justice

agencies increase the risks of a;pnehensnon and

punishment, they increase .the ‘‘costs’’ of criminal

activity and serve to deter crime.

The ‘above analysis thus suggests some of the key
variables -that may affect future crime trends.
Among them are future trends in the level of general
economic cpportunity, as measured by such factors -
as the unemployment rate and per capita income; -
trends in the proportion of youth in the population,
and trends in the concentration of population in
urban areas. In addition, community investments in
law enforcement, judicial process, and correctional
agencies can affect these trends to the extent that

" they increase the probabilities of arrest and impris-
onment. These and similar variables have all been
found. to contribute’ s:gmﬁcantly to variations in .
reported crime rates.

e Criminal justice expenduures The level of criminal
justice expenditures by staté and local governments
will be determined both by the demand for these
services, as measured by trends in the crime rate,
and by various economic and fiscal factors, which’
will affect the total size of government budgets The
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latter, dn turn, are strongly influenced by economic
growth rates, which have a direct impact on gov-
emmental tax revenues. In addition, they are af-
fected by the extent of financial assistance obtained
from the Federal Govemment, through LEAA
grants or other sources. '
e Criminal justice employment. The level of employ-
ment in crimina’ justice agencies will be determined

both by criminal justice expenditures and by trends’

in wage or salary rates for employees of these agen-
cies. The latter are likely to be influenced by general
labor market trends as well as by more specific

o factors, such as the changes in job and skill require-

ments and ir the extent of unionization of their
employees. :
e Arrest and imprisonment rates. The model also
postulates that there is a systematic relationship be-
tween levels of employment in criminal jusiice
agencies and the probability that those committing
crimes will be amrested and imprisoned. In tum,
these probabilities are assumed to *‘feed back’” upon
the crime rate, td the extent that changes in the
likelihood of apprehension and punishment have a
“deterrent effect “upon criminal activity. (Clearly
many institutional and policy factors, in addition to
employment levels in criminal justice agencies, will
affect these relationships. Some of these are sepa-
rately dis¢ussed in the second part of tais chapter but
could not be directly incorporated into this model.)

. The relationships described above, expressed in a .

series of linked equations, were empirically tested based
on data for the 50 states for the years 1971-74, inclusive.
All of the resulting equations ‘yielded statistically sig-
nificant results which appeared generally consistent with
the theoretical premises underlying the model. Crime
rates were found to be particularly sensitive to differ-
ences in the relative size of the youth population (aged
14-24 years) and—to a lesser extent—to differences in
urbanizaiion,” per ‘capita income and unemployment
rates. Differences in arrest and imprisonment rates were
also found to have the expected negative effects upon
crime r.t&s. Thus, an increase in arrest rates of 10 per-
cent was associated with a 3 percent reduction in crime
rates. o
Criminal justice expenditutes, however, were found to
‘be more influenced by the aggregate levels of stat€ and

local government budgets, or expenditures, in the vari- .

ous states, than by crime rates or'specific crime-related
variables. Thus, a 10 percent increase in total govem-
ment expenditures was associated with-a short-term- in-

~ crease of the same magnitude in budgets for criminal

justice. However, a 10 percent increase ‘in crime rates
was found to result in only a 4 percent increase in
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ctiminal justice expenditures, holding other factors con-
stant. .

A more detailed technical description of this model,
and of the estimating coefficients, appears in Volume VI
of this report, Criminal Justice Manpower Piuanning.

2. The NMS projection scenario. In order to project
future employment trends, based on these relationships,

“independent forecasts or projections were first required

for each of the key ‘‘external’’ variables which had been
found to influence crime rates and criminal justice éx-
penditure levels. These projections for 1980 ard 1985
are shown in Table [V-1. o
Among these factors, one of the most important—and
predictable—is the proportion of youth in our popula-
tion. The sharp escalation of crime rates in the mid-
1960's coincided with the ‘‘coming of age' of the
post-Worid II baby-boom generation. During the 1960°s,
juveniles and younger adults accounted for a iarge and
growing share of those apprehended for many categories
of serious crimes. The outlook now is for a reversal of
this trend. In the past decade and a half, rapid growth in
the number of youths and young adults, aged 15-24
years, had increased that group from 13.4 percent of the
population in 1960 to 18.7 perceut in 1974. This propor-
tion will stabilize in the perioa 1974-80, and will ‘drop
significantly, to 16.4 percent, by 1985. :
Another demographic factor which has been as-
sociated with rising crime rates—the high proportion of
our population concentrated in large” metropoliiui
areas—is also expected to decline. Over a period of
decades, the proportion of our population concentrated in
large metropolitan areas has steadily grown—and these
areas, as has been noted, have includeg the highest
concentrations of crime. This pattern now appears to '

" have been reversed. Recent population growth has been

more rapid in the non-metropolitan areas. The proportion
of the population living in SMSA’s declined gradually in
each year between 1970 and 1974. A continuation of the
recent decline is assumed in our scenario. The population
residing in metropolitan areas is projected at 71.2 percent
in 1085, as compared with 72.8 percent in 1974.

Other factors affecting the future demand for law en-
forcement services can be projected with much less con-
fidence’ than the demographic trends described above.
The most criticei of these is the future state of the
nation’s economy. The overall level of economic activ-'
ity, as measured by such statistics as the gross national
product (GNP}, has a direct impact on govemmental tax
revetiues and hence on the ability of state and local.
govemments to expand public employment. It also has a
significant effect upon crime rates, in view of the ob-
served direct relationship between unemployment and
crime.

)

60 - -



. TABLE IV-1 -

The NMS Projection Model: Projections of Key Economic, Fiscal, and
 Demographic Variables, 1974-85

-+

Average Annual
Actual Pm)c’clcd Grmﬁh\gam
- Percent
Chunge
1974 * 1980 1985 1974-85 1974-80 1980-85
Economic and Social Variables *: )
GNP (8 billion) . _____ 953 1.082 1,336. 40 2.1 4.2
Total state and local expenditures ($ billion) ______ 167 204 258 54 33 - 4.8
Federal grants for criminal justice activities : - .
($ billion) ___ - R 1.1 1.2 28 2.0 2.5
Per capita income (8) . ________- _____ 4.584 5.145 5,643 23 _ 1.9 1.9
- Unemployment rate (percent of civilian labor force) 5.6 7.0 5.6 ~-11 7. 3.8 -6.3
Demographic Variables i
Total population ¥. (millions) ________________._ 211.9 223.0 234.3 11 0.9 1.0
Youth, ages 15-24. as a percent of total poputations ® 18.7 18.6 . 16.4 -12 ~0.1 -3.7
Urbanizatipn—SMSA population as a percent of total 72.8 719 N~ 712 =22 =21 -.21

® Source: H. Townsend. T. Sivia. and M. Kendall, /nvesonent in the Eighties. NPA, National Economic Projections Series. 1976. All dollar values are in constant 1967 dollars.

® Source: Bureau of the Census. Current Population Reports. Series P-25, No. 601, **

The economic scenario followed in the NMS mar-
power projections is based o.. the National Economic

Projections Serics of the National Planning Association. -

- These projections provide short-term forecasts of proba-
hie economic trends to 1980 and are designed to portray
an attainable growth path for the economy beyond 1980,
resulting in relatively full employment by 1985." The
short-term economic outlook provides for a relatively
low average GNP growth rate of 2.7 percent annually (in
constant dollars) during “the period 1974-30; reflecting
-only partial recovery from the 1973-75 economic reces-
sion. This would be followed by-a-substantially-higher
" 'GNP growth rate of 4.2 percent annually during the

pe-iod 198085, concurrent with a projected reduction in
" the unemployment rate from 8.5 percent in 1974 to about
7 percent in 1980 and 5 percent in 1985. In tumn, the
projected level of “grcwth of expenditures by state and

local governments is expected to increase from a rate of -

about 2.0 percent annually (in constant dollars) in
1974-80, 10 2.5 percent between 1980 and 1935.

.. 3. Criminal jastice workloads and employment pro-
jections The mejor outputs of the NMS projections
model, shown in Table: 1V-2, include national projec-
tions of key wotkload indicators (crimes, arrests, im-
. prisonimeants), -of.. cmmnal justice expenditures, and of

employment by sector. Thé?e trends are summarized

below: . RN

@ The crime rate, as rgiea'su.red by the FBI index for
Part I offenses, is expected to continue to grow
- between 1974 and 1980, hut to decline significantly

g s . o

Projectiors of the Population of. the United States: 1975 to 2050.™

between 1980 and 1985. The projected increase,
from 4.8 offenses per thousand population in 1974
to 5.4 in 1980, is due in part to the continued high
uremployment levels projected for this period. Its
anticipated growth rate, averaging 1.8 percent annu- .
ally, is much lower than for recent periods as a result
of the stabilization of the proportion of youth in the -
population and the gradual decline in the proportion
of population. residing in metropolitan areas. The
projected reduction after 1980 to 4.6 per thousand
population in 1985—at a rate of 3.9 percent .
annually—reflects mainly the combined effects of
the reduction in the proportion of youth, the as
. .sumed reduction in unemployment, and a con-
tinuance of the reduction in the proportion of the
population living in metropolitan areas. It is also
influenced by tHe projected increases in criminal
justice expenditures and employment discussed be-_
low.
® The number of arrests for Part I offénses is projected
to increase from 2.16 million in 1974 to 2.6 million
_ in 1980, as the combined result of increases in Part 1
crimes and- of a projected increase in the arrest rate
per reported- offense - associated mainly with in-
~ creased expenditures and employment in law en-
“forcement activities. A reduction in arrests to 2.42 -
million in 1985 is projected, reflecting the net effect .
of the projected reduction in crime volume and of
increased arrest rates.
® Prisoners in state institutions for adults are pro-
Jected to increase from 190,000 in 1974 to 243, 00?
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TABLE 1V-2

The NMS Projection Model:

Projections of Selected Criminal Justice Workload Indicators, Expenditures and

Employment by Sector: 197485

Projected Percentage Avérage Anpual Growth
A‘c;;:l B e - Change -—
1980 1985 1973-85 74-80 R0-85
Part F~CHMES o e oo e oo mmmmmeemmem 10,192 11,989 10,174 -2 . 2.7 3.2
- (Rate per thousand population) ___ S, 4,821 5,377 4,400 . =9.0 1.8 -3.9
Part I—Arrests (in thousands) . _ o _.-o- 2,164 2,604 2,421 12 R -14 -
Arrests per Part I Crime - v oo 21 .22 .24 14 0.7 1.8
Prisoners in state’ institutions ... - 190 243 252 33 4.2 0.7
Prisoners per arrest - .- -~ —-—c=-—-ao--omooo 0.9 0.9 .10 1t - 2.1
Criminal justice expenditures _ : .
($ billion constant 1972 dollars) - o -—ooo- 10.9 14.0 16.6 52.0 43 35
Criminal justice employment (full-time equivalent) ___ 916 1,174, 1,307 43 4.2 | 2.2
Police protection oo oocmmmann 539 €57 718 33 33 1.8
Judicial - e 118 155 182 52 4.6 2.7
Prosecution and legal services - _______- a5 66 - 80 71 6.5 - 4.0
Indigent defense * oo 11 17 21 91 St TS5 43
COrTectioNS - e —ccmcccmcccmmmmmmmmpmmm e 203

2719 328 62 . 5.4 31

® Includes estimate of pubhcly-fﬁndad contract employment. s well as emplayees 1n pu&h’\dcfcndér oftices.

Source. NMS Projection Madel

in 1980, as a result of the projected increase in
volume of arresis (to 1980) and of a projected
_stabilization in the ratio of prisoners per arrcst dur-
ing this period—in contrast to the sharp decline in
this ratio during the 1960’s. The continued sinall net
increase to 252,000 in 1985, despite a reduction in
"arrest velume, implies a policy of incrensed reliance
upcn imprisonment, particulary for serious repeat
offenders, and allows for the effect of a projected

AN

continued gr0wth in criminal justice expenditures

during this period, partlcularly for corrections.and

prosecutor personnel. !

o Criminal justice expenditures by state and local
govemments are projected to grow by 52 percent
between 1974 and 1985, in constant dollars. The
growth rates are influenced by the projected trends
in total state and local expenditures and in crime
rates. Between 1974 and l980.‘the annual rate of
increase in criminal justice expenditures is projected
at 4.3 percent, as-compared with 3.3 percent for
total state and local expenditures. However, the
projected growth of criminal justice expenditures is
expgcted to decline to an annual rate of 3.5 percent
in 1980-85, as contrasted to a more rapid growth in
total state and local expenditures of 4.8 percent, due
to the projected decline in crime rates in the latter
period. -

e Employment in state and local’ crlmmal justice ac-
tivities, in turn, is projected to increase from
. 916,000 in 1974 in. full-time equivalents, to
1,307,000 in 1985 or by 43 percent—wnth much

48

i

more rapid growth between 1974 and 1980 than
between 1980 and 1985. Employment growth rates
are lower than projected expenditure trends in each
psriod since the projections allow for the effects of
wage increases in each Sector. Employment growth
in policz piotection agencnes is projer‘ted tobe ata
substantiallv lower rate than other sectors, reflecting
recent experience. The number of full-time equiva-
lént police protection employees will increase by 33
percent, from 539,000 in 1974 to 718,000 in 1985,
under this projectnon In contrast, the projections
indicate increases of 62 percent in correctional em-
ployment, of 52 ‘percent in judicial employees, 71
percent in emp10yment in prosecution and legal.
services agencies, and of 91 percent in indigent
defense activities over the same period.
Estimates have also been made of projected employ-
ment growth in a number of key criminal justice occupa-
tions or functional groups (Table IV-3). In addition to

“allowing, for projected overall growth trends in each

major agency category,*these estimates were based on
available evidence on recent shifts in the occupational
distribution of personnel within these agencies and on
forecasts of future (short-term) employment growth by
occupation, by executweé responding to the NMS sur-
vey. The wide variation in prospective growth rates is
illustrated by the contrast between the projected growth
of more than 90 pércent, for’ prosecutors and other staff
attorneys in prosecution and legal service agencies, and
the anticipated net employment gain of only 7 percent,
for child care workers in sta\e and local juvenile institu-

65) ‘ \
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, . TABLE 1V-3 o
Proje('ied Employment Growth in Selected State and Local Criminal Justice Occupations, 1974-85

Occupation Group

Full-Time Equivalent Employees

Increase, Percent

1973 1985 1974-85 Increase *

Prosecutors and other staff attorneys (prosecution and legul services agencies) . __ 19,000 37,000 + 18,000 +92%
Court employees, 2xcluding judges and probation officers (uppellate courts and

trial courts of general jurisdiction) _______________.________________._____ 42,000 78,00u + 36,000 +87
Defenders and assistant defenders (public’ indigent defense agencies) __________._ 3,200 5,500 +  2.300 +72
Probation anu parole officers (including supervisors) _________________________ 29,000° 47,000 + 18,000 +65
Custodial officers (state adult institutions) - ... 42,000 64,000 21,000 +53
Non-swom employees (police protection agencies) ___________________________ 117,000 179,000 + 52,000 +53
Treatment and education specialists (adult and juvenile institutions

excluding jails) .. el 20,000 -29,000 + 9,000 +47
Judges (appellate courts and trial courts of general jurisdiction) ______3.________ 6,200° 8,400 + 2,200 +35
Swom officers (police protection agencies) _______ . ________________._______ 423,000 539,000 +116,000 +28
Child care workers (juvenile institutions) ... _________________ 17,800 19,100 + 7

+ 1,300

* Percent increases based on unrounded estimates.

tions. The most rapid gains—of 65 percent or more—are
projected, generally, for personnel in judicidl process
occupations (other than judges) and for probation and
parole officers. More moderate growth, averaging about
50 percent ever this period, is projected for key correc-
tional occupations (other than child care workers) as well

~as for non-swomn personnel in police agencies. Con- -
" siderably lower rates. of employment growth are pro-

jected for judges and swomn officers of police protection
agencies, as well as for child care workers. Nevertheless,
sworn police officers and deputy sheriffs—the largest

. single major occupation group—will continue to account
" for the largest number of new positions in the coming

ten-year period.

Some of the factors contributing to these differential
growth trends are reviewed in the following section.

4. Employment trends by sector

. a. Police protection agencies. Although police pro-
tection accounts for a major share of total criminal justice
expendi(urés and employment, the recent rate of growth
in police employment has been less rapid than for judi-
cial process agencies or for the correctional sector. Be-
tween 1971 -and 1974, the police agency share of total
stat¢ and. local criminal justice employment declined
from 60.2 percent to 58.8 percent. A continuation.of this
trend is projected, reducing this share to about 55 percent
in 1985. )

_Among police protéction agencies, recent employment
growth has been more rapid for state and county agencies
than for city police departments 'as a group. Between
1971 and 1974, for example, the share of total police
employment in state and county agencies increased from
29 to 32 percent. This trend is due to a number of factors,

_ including the more rapid increase in crime rates in small-

,

er communities, many of which are served by county and

state agencies. Thus, between 1971 and 1974 the crime
rate rose more than 30 percent in counties with popula-
tions of 10,000 or more outside of SMSA’s, as con-
trasted with increases of 4.3 percent in cities of 250,000
or more population, and 10.6 percent in cities with
100,000 to 250,000 inhabitants. A continuation of this
trend to 1985 would increase the share of state and
county ageficies to 37 percent of total police protection
employment. _ . ~

Among city police agencies, employment growth dur-
ing the past decade has been more rapid among

’ medium-sized agencies than for e,i'ther the very large-or

the very small agencies. This differential growth pattern
is probably due to several factors: the sharp increase in
crime rates in smaller communitie<, the declining propor-
tion of the popuiation located in~our large central cities,
and the increasingly severe fiscal problems of many of
these cities. A continuation of this pattern is assumed in
our projections. The medium-size agencies—those with
150 to 399 employees in 1974—are projected to increase
their employment at an annual rate of 4 percent between
1974 and 1985, as compared with less than i percent for
agencies with mors than 1,000 employees, and less than

- 2 percent for those with fewer than 75 employees.

The percentage of civilian or nonsworn employees of
police agencies has been gradually increasing during the
past two decades. FBI. statistics indicate an increase in
the proportion of civilians among employees of city
police departments from 10.0 percent in 1960 to 15.3
percent- in 1974. Data for county and state agencies,
available for the period 1970-74, indicate a similar
trend. This trend is attributable, in part, to the growth in
the *‘support-type’’ functions and activities of police
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agencies, associated with introduction of uivic suphisii-
cated technology for police communications, crime de-
tection and data processing, and with related expansion

of administrative staffs. The outlook—as dis- ussed later

in this chapter—is for a continuing gradual trend towards
increased *‘civilianization.™’

- As a result, sworn officer employment is projected to
grow at a rate of only 2.2 percent annually, a§ compared
with an estimated rate of 4.0 percent for nonswom m-
ployees. Total employment of nonswom or civilian em-
ployees is projected to increase by 33 percent from
117,000 in 1974 to 179,000 in 1985.

Supporting positions—including both direct and indi-
réct support—will also account for an increasing shai> of
total police employment. Employment in these functions
and activities is expected .to grow by about 52 perccnt
between 1974 and 1985, as contrasted to a projected
increase of 27 percent for personnel in line patro! and
- investigation activities. Occupations such as dispatchers,
data processors, and investigative technicians will ex-
perience relatively rapid growth, and an increasing pro-
portion of these positions is expected to be filled by
civilian personnel.

b. Judicial process agenc:es

(1) Courts. Employment in all state and local
courts is projected to increase by 54 percent, from
118,000 full-time equivalent employees in 1974 to
183,000, in 1985. The most rapid employment growih is
~ expected for appellate” level and general - jurisdiction
courts, with much lower rates of employment increase
anticipated for courts of limited or special jurisdiction.
" The relatively slow employment growth anticipated
for limited jurisdiction courts is z3sociated with two
trends, discussed in more detail later in this chapter. The
first is the relatively slow recent growth in caseloads
associated with Part II offenses, and ip juvenile delin-
quency cases, which—in combination—have acccunted

for a major portion of lower court workloads. In part,.

these result from revisions in arrest policies and prac-
tices, reflecting de jure or de facto decriminalization of
certain categories of offenses, such as public drunken-
ness, in many jurisdictions. In part, they reflect increased
reliance upon pre-trial diversion programs, particularly
for juveniles and other first offenders.

The second. trend has been the continued movement

towards consolidation or unification of lower- level -

. courts. Dunng the 1971-73 period, four states abolished

. their lower courts by integration of their functions into '

the general jurisdiction courts; two states moved toward
creation of a smgle tier of lower courts and four states
reduced the number of lower courts. One of the objec-
tives of these reorganizations has been to achieve in-
creased efficiencies in utilization of court manpower.

64

Avallubie cvidence, Jeviewed Qaier 1u Lhis Ghapicl,
suggests that this has in fact resulted. Thus, the employ-
ment projectior: for these courts assumes a coniinuation
of this trend.

The overall:grthh in cougts employment is likely to

" be accompanied by a significant increzse in the rativ of

support personnel ta judges, if recent trends persist.
Between 1971 and 1974, the number of judges in general”
jurisdiction courts grew at about half the rate of total
employment in these courts. S'milarly, the number of
judges in appellate courts grew at about one- -foarth the
rate of total employment. A number of factors probably
contributed to the slower growth of judges than of sup-
port personnel. Judi¢ial positions usually are established

by state legislatures and require passage of new legisla-
“tion which is frequently a slow process. Consequently,

with the growth in workloads and pressure for speedy
trials, adjustmenis were more easnly made by increasing
the number of parajudicial or of administrative and other
support personnel, to facilitate improved calendar man-
agement and to accomplish better utilization of available
judicial mappower. The.much more rapid increase for

court employees other than judges, assumes a continua-

tion of this trend.

(2) Prosecuti>n and legal services. Total full-time
equivalent employment in state and local prosecution and
legal service agencies is expected to increase from
45,400 in 1974 to 78,800 in 1985. The pro;ected growth
rate between 1974-85, of 5.1 percent annually, is ex-
pected to be about half as great as that experienced °
between 1971-74, mainly because of the anticipated
slow down in.the growth of the crime rate. State-level
prosecution and legal service agencies are projected to
grow at a more rapid rate than county or city agencies.
By 1985, state govemment agencnes are expected to -
account for about_31 percent of all personnel in this
function, as compared to 26 percent in 1974,

The more rapid growth of state-level agencies dppears
to be due to a combination of factors. Although local .
govemment -agencies still bear the primary responsibility
for criminal prosecution in all but a few states, there has
been a trend towards strengthening of the role of the
state's attomey general, in coordination or supervnsnon of
certain local prosecution activities and in provn510n .of
technical assistance or training. A major portion of the
recent increase appears due, however, to rapid expansion *
of employment in state legal service offices concemed-
with civil functions, including such activities as con-

“sumer protection, environmental protection and anti-trugt .

units. A continuation of these trends is assumed in the.

projections to 1985. :
A moré rapid employment.growt

prosecutors. and staff attomeys in the

is“-projected for
offices than for
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supporting personnel, based on anaiyses of 1971-74
trends and on responses by prosecutors to the NMS
survey. '

(3) Indigent defense Between 1971 and 1974, em- »

ployment of defenders in public agencies increased by 68
percent, while estimated contract or government-funded
employment increased by 127 percent, with most of this
growth at the state level. Thus, it appears that, while
cmployment in publicly administered defender offices
was in,c:reasing at a rapid rate, there was greater growth
in the use of assigned counsel and other contractual
arrangements. T ’

Total indigent defense employment is pro;ected to
almost double by 1985. This is a substantially slower rate
than was evidenced during the period 1971 through
1974, a period in which many defender agencies were
established, partly as a result of the Argesinger decision.
We can expect a slower growth rate in the future as the
rate of increase in criminal justice expenditures decreases
and as the number of defender agencies stabilizes. -

" Although we are projecting slower future employment
growth for the indigent defense function than in 1971~
74, it is expected that the recent patterns of growth—

"including increased use of contract organizations and

more rapid growth at the state level—will hold in the
future. It is expected that in 1985, there will be 10,000
full-time equivalent employees on public payrolls and an
additional 11,000 full-time equivalent individuals who

will provide defense services on a contractual basls with

government funding. -

¢. Corrections. Employment projections for the

-

tour major categories of correctional agencies in state
and local governments are shown in Table IV-4. Thise -
estimates, based primarily on experience during-the . .
1971-74 pericd, indicate a wide divergence in-employ~:

fpent growth rates, ranging from a projected increase of - -+ i -

0 percent for state probation and parole agencies be-
tween 1974 and 1985 to a reduction of 17 percent, for
state juvenile institutions, such as reformatories.

One of the critical variables in these estimates is the

~ future size of the inmate populat.on of state adult correc-
tional institutions, which employ about one-third of all
ersonriel in the corrections sector. These projections
assume that the increase in state prison population which

" began in 1973 will continue in the coming 10 year

period, but at a slower rate than in the peried 1972-75.

“In the latter period, the number of state prison inmates
sentenced to at least one year and a day '.ad increased
from 174,000 to 217,000 according to preliminary esti-
mates. The increase hac been widespread, affecting most
states and regions. Part of the increase was due to the
relatively rapid growth in the population aged -25-34
years, which normally accounts for a-large proportion of
all prison inmates. A major portion of this recent growth
appears to be due, however, to a general hardening of
public attitudes towards scrious offenders, which—in.
turn—has influenced the actions of- legislators, prus-
ecutors, courts and coisectional agencies.

The projections of prison population for the period -
1974-80 assume a growth of the prisoner populatlon to
243,000 in 1980, corresponding to an average increase
of 4.2 percent per year. The reduction in crime rates is

TABLE l%—4 :

Current and Projected Corrections Employrhem by Level of Government alnd Function

L1
T

Number of Full-Time

Equivalent Employees Percent Distribution i’ercenl
Occupation (000) ' Change
- 1974-85
1974 1980 1985 1974 1980 1985
O] oo e 203 278 324 100 100 100 60
« AduMt INStUONS o e e 106 145 167 52 52 52 58
Juvenile INSHONS __ o oo oo 43 47 48 21 | 17 15 12
Probation/Parole oo e 46 75 96 23 27 30 109
Acdministrative and other __ . _ .. 8 11 12 4 . 4 4 50
State * e 113 ° 149 173 56 54 53 53
Adult InStitUtioNS = - - - - o e 66 90 104 33 32 32 58
Juvenile institutions . e 29 26 24 la 9 7 -17
Plobanon/l’arolc ______________________________________ 18 33 45 9 12 14 - 150
Loca) ¥ e 81 118 - 138 40 .. 42 43 70
o A7l INSHIUIONS oo mmm o oo m e 40 55 63 20 20 19 58
Juvenile institutions .. _______ A S U U S 14 © 21 24 7 . 8 7 71
Probation/Parole _- .- e e mma S 27 4? - 51 .13 15 16

89

— - A . . .
 Source: The 1974 distribution of correction employment is from L!’A\’ke nsus. Elpentlllurt and Employment Data for the Criminal Justice System., 1974, Tables 9. 45, 46. and 47. These
estimates exclude employment in **miscellancous™ correctional agencies, 1980-85: NPA Projections (see text and Volume V1).
. Emmalu of total focal employmcm by function were based oft distributions of employment in 384 ci ie. and 312 counties which represented 80 percent onoul focal com:chonumploymcm
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expected to slow down the growth o” srisoner population
during the period 1980-85, resuiting in an estimated total
of 252,000 in the latter yzar. The latter estimate is hugher

~ thanan _al_tematlve projection of 233,000, which assumes
“'that the ptison population in 1985 will maintain the same

proportion of thepopulation in each age group as it did in
1974. It is miuch less than the total of 435,000, in 1985,
which would resﬁl‘t.,,if the rate of increase for the 1972-75
pericd were maintained over the next 10 years. The
lait=r projection is corsidered improbable because in-
mate populations in a large proportion of prisons are
already at or above designed capacity, and further large
increases would Tequire major increases in public
eroenditures for both new prison construction and opera-
tion.

Based on our assumption o] a more moderate long-
term growth rate in prison population, full-time equiva-
lent employment in state adult institutions has been
projected to increase by 58 percent, from 66,000 in 1974
to 104,000 in 1985. The latter estimate allows for some
continued reduction in staff-inmate ratios, with a further
differential increase in the proportion of treatment and
education specialists. A more rapid giowth in inmate
populations than projected would not ne-essarily be ac-
companied by a corresponding increase in prison staffing,
since the more overcrowded prisons have tended to have

significantly lower ratios of staff to inmates, than have
- those where inmate populations are below designed ca-

pacity.

Overall employment in state and local juvenile correc-
tions institutions is projected to increase By only 12
percent, reflecting an assumed continuation of the trend

—towards Geinstitutionalizatién of certain categories of

juvenile offenders, as well as the projected decline in the
teen-aged population. The projection also assumes a con-
tinued movement of tne youthful inmate population from
state-operated reformatories or similar facilities to
community-based residential and non-residential pro-
grams. As a result, employment in local public juvenile

" facilities is expected to increase by 71 percent, as com-

pared to the projected reduction of 17 percent, in state
institutions. These projections du not refleét the probable
contmued growth of employment in those local juvenile
‘residential programs, such as halfway houses, which are
publicly funded but operated by private agenueq on a
contract bass.

Employmenit in local adult :nstitutions=—mainly jails
operated by sheriffs' depantments—is assumed to in-

-crease from 40,000 to 63,000 over this period, or at

about the same rate as state prisons. Since a number of
states have resorted to the practice of retaining, of assign-
ing, state prisoners to local jails, due to severe prison
o-zrcrowding, continuation of the recent rapid growth
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trend in imprisonment would probably also require a
more substartial increase in loc‘ﬂ Jail statfs, than pro-
jec.zd. '

Total probation and parole employment is projected to
more than double, from 46,000 in 1974 to 96,000 in
1985, based on an assumed continuation of the rapid
growth trend of the precedi g decade. Growth is ex-
pected to be more rapid in state-level agencies than in
local agencies. Employment of probation and parole
officers including supervisors, is expected to increase
less rapidly than :otal employment in these agencies,
because of increased utilization of aides and other sup-
porting personnel in these functions, as reflected in NMS
survey results! The trend towards fixed, or Jdeterminate
sentencing, discussed later in this chapter,. would—if
maintained—have the effect of slowing down this proj-
ected growth, by reducing ‘the requirement for parole
officers. )

B. Manpower Implications -
of Key Criminal Justice Trends

~“Although the above projections have been presented in
arelatively precise form, they are subject to considerable
margins of uncentainty. These stem, in part, from the
limitations of available data on current and past employ-
ment in the various categories of criminal justice agen-

‘cies and occupations. In part, they stem from our very

)mperfect knowiedge of the complex of forces mﬂuenc-
ing crime rates, and from our limited capablhttes to
project longer-range economic trends, which influence
both crimne rates and the levels of expenditures of crimi-
nal justice agencies.

More important, however, is the fact that the cnmmal
justice  system—and particularly the = correctional
sector—has bren highly controversial, in terms of its
basic objectives, strategies and organizztional structures. .
The explosive growth in serious crime dusing the past
two decades has resulted in a wide range of natiohal- and
local initiatives designed to modify past pohcne% orprac-'
tices of criminal justice agencies. These hdve ranged
from broad-gauged recommendations to limit the :cope
of the criminal justice process itself, through such
measures as °‘‘decriminalization’’ of certain offense
categories or by diversion of some offenders to.treatment
outside of the conventional correcttonal framework,
other measures whlch would have the opposite effect, by
imposing mandatory p ison sentences on certain offender
categories. They have a]s\r&mcluded many recommenda-
tions to increase the effectiveness of these agencies
through a variety of organizational reforms.

Based olt;:advnce from a panel of leaders in the criminal
justice profe‘anon. a number of these trends or innova-

-
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tions were selected for closer exanination through the
NMS survey questionnaires, through field visit ‘inter-
views and literature review. These included:

¢ Decriminalization

o Pre-trial diversion programs

e Sentencing policy changes

e lncrease use of ciyilians in police agencies )

‘e Team policing

» Consolidation of small police departments

e Court reorganization

o Community-based corrections programs.

The following seciions summarize findings on the

npower implications of these trends.

1. Decriminalization. A lasge number of behaviors
subject to criminal prosecution ufider existing laws deal
- with such offenses as public drunkenness, possession of
- parcatics, gambling, prostitution, and sexual deviance.

‘Offenses of this type impose a very substantial workload
upon the police, the lower courts, prosec utor offices, and
the jails. They all fall under the category of *‘victimless'
crimes. Although these activities contravene existing
“moral codes and standards of behavior, in most instances
the sole victim is the offender himself. As recently as
1969, arrests for offenses of this type contituted about
one-half of all arrests of police agencies.

Advocates of law reform have ther:fore proposed that
certain of these offenses be ‘‘decriminalized’* ¢nd han-
‘dled, where appropriate, by agencies outside’ of the
criminal justice systgm Such recommendations have
frequéntly been made with respect te drunkenagss, gam-
blinz, possession of small amounts of marijuana, and
centain types of sexual deviancy. 2

Of these offenses, formal * ‘decriminalization’’ actions
through appropriate changes in legal codes have been

mainly confined-to public intoxication. Following a long

line of Supreme’ Court decisions, offenses related to
excess use of alcohol with no harm to others have teen
~valtered -or ~elin:inated, in a number of jurisdictions. In
addition—on a more extenswe basis—arrest policies have
been modified by police and prOSecutors tc “educe arrests
for certain types of offenses: -0 order to concentrate their
‘resburces on more serious rime or, in some cases,
because crowded jzils and ctfun calendars have dictated.
‘such action.

For this reason, the NMS queried pohce chiefs and
prosecutors concerning the extent to which arrest policies

had been changed in their jurisdictions for specified of-

fenses in the previous 5 years (either through legisla-
tive, judiciai, or administrative actions), and about the
‘effect of thest changes upon the number of arrests. The

marjuana possession, pornggraphy, and homosexual
behaviour {see Table IV-5).
These responses by eiecutives can be compared with

actual trends in an:st raies for certain offenses since

- 1970 as reported to the FBI. These data :ndicate a net

reduction in the numper of arrests for 10 ‘‘victimless'’
crimes from 3,963,000 in 1970 to 3,664,000 1n 1974. A
more detailed analysis indicates sharp reductions in both
gambling and drunkenness arrests but incre: :s in pros-
titution and marijuana arrests over this period. Arrests
for all such crimes, exclusive of narcotics offenses, de-
clined from 43.7 percent of tctal arrests in 1970 to 33.1
percent in 1974.

Despite these trends, when police chiefs and pros-
ecutors who reported reduced arrests for these causes
were quened as to the effect of this reduction upon their
agencies’ manpower requirements, about 90 percent of

the police chiefs afid more'thzn 80 percent-of the pros-. ..

ecutors rcponed that these changes had not affected their
agencies’ manpower requirements. The proportions of

executives repor.ing reduced manpower réquirements as.

aresult of decreased arrests for these causes ranged from

5 percent to 8 percent for police chiefs (depending upon

the arrest category), and from 12 percent Fo 16 percent,
for prosccutors.

TABLE V-5

Changes in Arrest Policies for Specified Offenses
and Effects on Number of Arrests, 1970-74,

as Reported by Police Executives
(Percent distribution)

Arrest Policies Changed

Arrest
Offense ; Total Artests Amests  Amests Not U:'::; 4
Decreased Increased Changed .
Public intoxi-
- cation -_. - 100.0 48.1 7.6 8.3 36.0
Possession .
of.small
amounts of :
tarijuana - '00.0 49 8.4 12.9 33.8
Prysstitution _ 100.0 12.6 6.5 20.9 60.1
Homosexual
acts be-
- twien
consenting
adults ___ 100.0 241 1,2° 22.0 " 52.6
S:¢ling pomo-
graphic ma- ‘ }
" terial -—-~ 1000 29.3 8.6 18.5 43.6
Gambling _.  100.0 " 163 8.4 19.9 554 °

< . .
~ .Source: NMS Executive Survey. Police Departments in jurisdictions with 17.000 or more

il

results indicated that, where changes had occurred, the ef- population. (N=1.150- |

\ - . ‘
\ fect of the changes was predominantly to reduce arrests,
* particularly for such offenses as public intoxication,

These results may appear surprising. Enforcement of .

laws concerning ‘‘victimless’’ ‘crimes clearly entails
' ~

L - o '
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some measurable cost in terms «f police etfort in ap-
prehension and booking of the violator, filing of reports,

. and time spent in courts. Thus sample analyses of pclice

and detective ;nan-hours by activity in two jurisdictions
resulted in estimates of between 1 and 2 hours of
time per drunkenness acrest, and 15-25 hours, pe-.
gambling arrest.?

One explanation for this rcsponsc is that the time spent
on the most frequent of these offenses, that of public
drunkenness, is in fact quite smal! per arrest since the

~ police objective is to simply get the ofiender “‘off the

street’" rather than to prosecuté. Mo.eover, as a practical
matter, police officers are frequently called upon to take
some aclion to assist intoxicated individuals, even
though they are not formally artested.

Mecre generally, the responses of both police execu-
tives and prosecutors may have been cenditioned by the

_ fact that, in the face of continued m&mascs in the rate of

serious crimes, o ‘erall agency workloads had increased
ovér the previous 5 vears; hence. any personal savings
resulting from reduced arrests or prosecutions of thes~.
cases had not resulted in any net reduction in personrel
needs. Y ’

Tt should be noted, too. that in many jurisdictions,
county and state prosecution offices play a limited role in
prosecution of many of these offenses; which are often
summarily disposed of by local police and magistrates or 4
by juvenile courts, without any direct involvement of
either pl‘O\CLUlth or defense attormeys.

A continuation of the trend towards reduced arrests for
certain categories of victimless crimes, would thus an
balance, appear to have a limited overall impact upon the .
demarid for criminal justice personnel resources. by
police ~executives and prosecutors, but—at a
minimum—offers'the potential for more effective utiliza-
tion of their resources for more essential dLllVlllCQ

It is probatie, moreover, that one of the major ben-
eficiaries of.the reductions in arrests of this typg: have

s

" been the lower courts, in which these cases ar: mainly

handled. Employment in municipal courts increased by
only 10 percent betwcen 1971 and 1974, as contrasted to
increases of 19 percent and 24 peregnt in state and county
courts, respectively—possibly due. in part, to thc slow- .
down in caseload growth for these causes.

. Pre-trial diversion. Diversion, as it has been de-
ﬁn..d by thé National Advisory (,ognmw.mn on Crinitaal-.
Justice Standards and Goals, is thc‘ﬁaltmg or susperding
of formal criminal or juvenile justic proceedings against
an individual who has violated a criminal law, in favorof ,
processing through a noncriminal disposition. Forms of
diversion are practiced, often quite informally, by all
componen:s of the criminal justiéc systéem. As exarples,
police may exercise. discretion in determining whether

F »
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formal* charges should or should not be Erought against
an individual. Intake workers in juvenile court may di-
vert children who in_their jedgmeni could be better
served by social and rehabilijative measurés rather than
formal and usually punitive court p.>cessing. Pros-

_ecutors may screen out cases which they judge to be

minor or nonharmful behavior. Even following adjudica-
tion. judges and corrections officials have options for the
use of treatment rather than punitive alternatives. The
National Advisory Commission endorsed diversion, in
‘-apprcpfiate cases,”” both as a means of compensation
for the tendency of criminal codes to result in *‘overcrim-
inalization’ in certain offense categories and because
diversion_broadens access to commum'y resources for
rehabilitation of offenders.* .

The :major forms of diversion being practiced today.
arc: pre-trial diversion, alcohol and drug diversion,
juvenile. d’version, mental health treatment alternatives,
and first offender programs. In general these programs
provide that the accused enter into supervised activities
such as job training, regular employment or rehabil-
itative services in the hope that this will encourage
constructive, noncriminal behaviour. The offender is
subjected to specified controls, but is not prosecutec in
the courts or incarcerated. ’

The extent of formal pre-trial diversion programs and
their manpower effects we.c probed in the NMS surveys
of probation and parole chiefs, prosecutors, and defend-
ers.

» About 3!4 percent of chief probation-parole ofﬁcers
reported | ithe availability of adult pre-trial diversion
progmmgl other than deferred prosecution in their
Junsdlcufms. There appears to be a definite expecta-
tion of greater participation and utilization by proba-
tion agencies of pre-trial diversion programs. About
30 percent ofRthe agency executives expect an in-
crease in the assignment of probation/parol€ officers
to diversion=progtams th the next 2 years while
ouly about 2 percent expect a deciease.

e About 40 percent of the prosecutors reported that
pre-trial diversion programs operatad in their ju-
risdiction and 13 percent or ‘more said that such
programs were administered by their offices. The
‘presence of formal pre-trial diversion programs
in a jurisdiction tends to infrease with the size ofe
the agency. Thus, three-fourths of prosecution agen-
cies with 25 or more emplnyees operated such pro-
grams while about half of the remaining agencies
‘reported plans for initiating programs in the near fu-
ture. o ' ‘ .

When queried about the effects of pre-trial diversion
programs upon agency workloads, a large majority of
both prosecutors ang dnfendS;s who reported that such

t
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programs were in effcct, indicated tat these programs
had not affected their workloads. However, where
changes in workloads were attributed to these programs,
a very large proportion of all defenders, and about two-
thirds of. all prosecutors in agencies with 10 or more
employees, reported that the effect was a reduction in
workloads. : .

Although diversion may occur.at any stage of a crimi-
nal proceeding, the greatest effects in reducing work-

‘Joads should be on correctional facilities. In the absence

of.a comprehensive analysis of offender flows—and of
the effect of existing diversion programs upon these
flows—no quantitative assessment of the effects of these
programs on the latter agencies is available. It is likely
however, that increased reliance upon both formal and

‘informal diversion practices contributed significantly to

the decline in juvenile institutional populations, and—to
a lesser extent—to the declining trend in adult inmates
prior to 1972. _

3. Sentencing policy trends. While- revised arrest
policies and pre-trial diversion prograras have some ef-
fectin red .’
throsh 5
tic .+ neve the o sposite efiect. This includes the trend
towzzis determinate or *‘fixed’' sentences, and towards
mandatory minimum sentences for certain categonca of
offenders.

" a. Determinate sentences. Under typical existing

sentencmg practlces, the prosecutors and courts exercise

wide discretion in determining whether convicted offend-
ers will be incarcerated and in setting the length of their

sentence. Parole boards, similarly, exercise wide discre- -

tion in determining the length of imprisonment. This
discretion is exercised through the widespread practice of
plea bargaining and through the equally widespread prac-
indeterminate sentencing,’”” which—in effect—
relegates to parole boards much of the decision-making
authority on actual 'lerigth of incarceration. A completely
indeterminate senténce does<not have any fixed date by
which the offender must be released. For example, until

recently the California indeterminate sentencing laws

permitted.felons to be incarcerated from one year to life,
release being entirely a matter of parole board decision.

-A~more typical indeterminate sentence (also called an

indefinite sentence) provndeS\for a broad range, €.g., |
to 5 years, within which the parole board has discre-
tion to release an inmate. Under this practice, the sen-

. tenced individual may be released at any time after the

Q
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first year of incarceration, but must be released after 5
years.

The indeterminate sentence has come under attack on
tile ground of inequity and because it does not serve as an
effective deterrent to crime. In proposing substitution of

- flows of certain caiegories of offenders -
© ystora, receit trends in sentercing legisla-

‘speculative,’’

4 nxeu sentencing policy, we fwentieth Century Fund
Task Force on Criminal Seniencing recommended th:at
**for each subcategory of crime. . .the legislature, or a
body it designates, adopt a presumptive sentence that
should generally be imposed on typical first offenders
who have committed the crime in the typical fashion.”’ 3

At the time of preparation of this report only three
states, Maine, California and Indiana had endcted fixed
sentencing laws, effective at various dates’ between
March 1976 and July 1977. About 10 additional states
were actively considering such legislation.®

The l~ng *erm irmpact of these proposals upon prison
populations and related staffing needs cannot be deter-
mined from available information. This will clearly de-
pend upor the relationship in each state between the
actual average length of imprisonment under previous .
practices as compared with those specified under fixed =
sentencing rules. Thus, the recently enacted California
law establiches a series of fixed sentences ranging from
2 to 6 years for most crimes, in place of the previous
open-ended indeterminate’ sentences often rariging from
1 year, or § years, to life. In assessing the probable
impact of this law upon future inmate population trends,
an official of the California Department of Corrections
estimated that the short-term effect might be an initial
reduction in prison population, as prisoners serving
longer sentences were released under the new law, but
projected a subsequent stcady rise in prison population.
However, these estimates were ;considered ‘‘highly
.prior to accumulation of several years of
experience under the new law.”

One predictable impact of adoption of these policies
would be, however, to reduce parole workloads or—at
the extreme—-to even eliminate the need for the parole
function. :

b. Mandatory minimum_sentences. A closely re-
lated sentencing reform, which has been actively sup-
ported by the Federal Govemment, would require the
imposition of mandatory minimum sentences for certain
categories of offenses or offenders. This was one of the
major recommendations in President Ford's Crime Mes-
sage to the Congress in 1975. Noting that a la. . propor--
tion of individuals convicted of felonies, including repeat
offenders, are not actually imprisoned, President Ford
recommended that, in the case of federal offenses, in-
carceration be made mandatory for: **(1) offenders who
commit violent offenses under Federal jurisdiction using
a dangerous weapon; (2) persons committing such ex-
traordinarily serious crimes-as aircraft hijacking, kid-
napping, and trafficking in hard drugs; and (3) repeat
offenders who commit federal crimes—with or without a
weapon—that cause okllave a potential to Cause personal
injury.”’ ® The President also called upon the states to
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establish similar mandatory sentencing policies.
Among the apparent consequences of adoption of such
policies would be: (1) an increase in the number of
individuals assigned to prisons rather than probation; and
(2) a corresponding reduction in probatien workloads.
Any precise ¢stlmate of impacts would, however, requlre
specific analysis, for each affected offender category, of
the difference in imprisonment rates before and after
imposition of these policies, of the  average length of
imprisonment in each case, and of the possible interac-
tion between mandatory sentencing requirements and the
,number of indivlduals convicted for such offenses, either
through trial or plea bargaining procedures.

. The many uncertainties related to an assessment of’

these impacts are illustrated by experience under the
ﬁmandatory pnspn requlrement for certain of[enders,
enacted in New York State in-1973. This legislation
imposed plea bargaining restrictions and mandatory
prison sentences on offenders convicted of ce‘tam drug
felonies and on all second felony offenders. A prelimi-
nary report by the Drug Law Evaluation Pro_p/ect of the
New York City Bar -Association, based on 2 years of
experience under this law, found that one effect of the
law was to srgmhcantly raise the demand for trials in
drug-felony and ‘*second offender’* cases with resulting
increases in case backlogs. The result was 'l sharp reduc-
tion in-drug cases processed and in drug eonvrctlons in
‘the 2 years followmg passage of the law. The likeli-
hood of a prison sentence fo,.. . wing arrest increased, for
drug felonies, in only two of the seven jurisdictions
studied (including New York City), but did not increase

in any of the jurisdictions for other 'r'elznies Although -

" the'new drug laws may have facilitated ¢nforcement by

" providing: greater incentives to offenders to provrdc in-
formation to the police, there was no évidence dtlrmg
this initial penod of any significant red :tion in either
drug crimes or: drug usage attributable to the new law.?

- The generally negative results of this pplicy, to date,
may-—of course—be attributable to-the: hm\ted period of
time that the New York law has been in operation. This
experience does, however, confirm earlier qbservations
that a *‘tougher’’ policy on imprisonment of offenders
can only be implemented if additional resources are

’ provided to both correctional institutions and, to other
agencies, €.g., courts and prosecutors, which have the
responsibility of implementing these policies. lf these
policies do prove to have the desired deterrent effect
there may be some offsetting savings resultlrg from

- reduced crime rates. However, the latter could only be

_expected to matelllialize over some longer-term period, if
at all. _ l |

4. Police agem,\ yrganization trends. Among varlous
recent proposals ‘for improving the effectiveness: \of
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pulice agencies, three issues were selected for examina-
tion. These were increased use of civilians, teain polic-
ing and-Consolidation of small departments.

a,/Civilianization. Police departments and sheriffs’
offices, traditionally, have been predominantly staffed at
all levels by swom officers. Civilian or nonsworn per-
sonnel, where utilized, were t'ypi<':ally assigned to routine
clencal or administrative dutles or to certain lower-level
support functions.

A number of recent studtes, including that of the .
National Advisory Commission on Criminal Justice
Standards and Goals, have récommended increased utili-
zation of civilians for a number of reasons, including: .

e The lower costs assogiated with the use of civilian
personnel, as illustrated by a recent Urban Institute
study which.indicated that salaries of civilians aver-
age 23 percent lower in selected cities than those of
sworn officers in similar duties. !°

. @ The growing need for specialized admiriistrative,
technical, and professional skills not normally pos-
sessed by the swom officer; and

o The need to increase utilization of swom officers in .
critical operational tasks requiring their specialized
law enforcement training and experience.

Available data, based on FBI reports, indicate a -

. gradual trend toward increased utilization of civilians in

police departments. Between 1960 and 1974, the overall .
persentages of clvmans in city police Jepartments rose -
from 10 percent toanore than !5 percent. Departments in
lasger cities wrtl: a broader range of administrative and
technical functions tend to employ a larger percentage of
civilians. v

The NMS queried both police chiefs and sheriffs on
their plans f?r changing the proportion of civilians in
their agencies during the next 2 years. About two-
thirds expected civilians to constitute a growing propor-
tion of their total personnel, whereas only a negligible
proportion expected a reduction in the relative use of
civilians. The NMS survey also indicated that large -
proportions of these chiefs expected to increase the civi-
lian share of personnel in specific functions, such as
dispatching, data processing, administrative services and
crime laboratory. :

Based on this evidence, the NMS manpower projec-
tions assume that the propomon of non-sworn personnel
in all pOllCC departments will increase from about 21.7
percent.in 1974 (in full-time equivalents) t024.9 percent
in 1985, an increase consistent with past trends. An even
larger overall increase would probably be desirable, from
the standpoint of effective personnel utilization. How-
ever, the projected slower rate of growth in total police ~
employment—and probable ‘opposition from unions to
any shift which would significantly curtail police officer

70



career opportunities-—can be expected to serve as a con-
s(r‘wt on more rapid growth in’police uvnllanuauon

. Team policing: The conventionai policing
strategy\involves central command of the patrol and
investigative operations. Patrol officers and their super-
visors operat > out of precinct stations on a shift-by shift
basis and are frequently rotated throughout the agency's
total geographical jurisdiction. Patrol personnel usually
are not responsible for investigating the crimes to which
they respond. The reports are tumed over to the inves-
“tigative bureau and assigried to detectives. The detectives
operate out of this bureau on a shift-by-shift basis and

work on their cases primarily independently of the patrol -

officers who initiate the reports. ”

Team policing, as an alternative to this traditional
organization, was recommended by the President’s
Commission on Law Enforcement and Administration of
JUblICC in 1967.

Police departments should cominence ex-
perimentation with 2 team pohcmg concept
that envisions those with patrol and investiga-
tive duties combining under-unified command
with flexibie assngnmenls to deal wnh the
crime problems in a defined sector.’

Since the 1960's a number of police departments have
introduced some form of the team policing concept. The
actual organizational structure and mode of operation for
team policing varies from agency to agency, but usually
includes the following features: geographic stability of
patrol, maximum interaction among team members, and
maximum cbmmunication between team members and
" the community.*

The extent of current and anticipated use of team
policing was covered in the NMS survey of police chiefs
in cities with 17,000 or more population. Of the 1,159
executives responding, 66 reported that they hiad adopted
team policing throughout their jurisdictions, and 65 re-
“ported adoption of this innovation on a pilot basis.
Another 195 agencies reported planning to adopt team
policing throughout their jurisdictions or as a pilot
_project. Thus, more than one-fourth of the police de-
partments surveyed had initiated, or were planning to
initiate, team policing on either a full or experimental La-
sis. Larger agencies included a greater proportion which
_had adopted or were planning to adopt this approach.
Over 80 percent of chiefs whose departments had adopted
team policing reported either a ‘‘moderate’’ or *‘substan-
tial’’ increase in effectiveness, as a result of this change.

. The most irequently cited benefits of team policing
are: (1) improved police-community relations, (2) more
efficient deployment of manpower, and (3) better cover-
age of patrol areas,

If a police agency compleiely reorganizes into a team

N

policing mode of operation, what is the overall net effect
of this change upon the agency's manpower require-
ments? In their study of team policing, Bloch and Specht
concluded that it does-not require more personnel than
conventional methods.'* NMS field analysis findings
tend to corroborate this conclusion. In none 2f the three
agencies visited by NMS staff that have adopted team
policing did the changeover to team poiicing itself néces-

_sitate the hiring of more patrol officers. One of -the

reasons given for adopting team policing is that it is
believed to increase the level of services without increas-
ing the staffing level.

The team policing concept may, however,: have a
somewhat greater impact on qualitative personnel re-

. quirements, since it entails a combination of patrol and
_investigative functions,'ﬁxs breaking down the tradi-
f

tional specializations of patrol officers and detectives.
The limited NMS field observations of agencies with .
team policing suggest that—if this strategy is more-ex-
tensively adopted—ii may produce a demand for in-
creased training of patrol officers in investigative skills,
such as evidence collection, and in community relations,

*as part of the development of a more broadly-trained

**generalist’” officer occupation.

c. Consolidation of small police agenues Most
major policy-level studies of the organization of police
services in the United States have been highly critical of.
the fragmentation of local law enforcement efforts
among large numbers of small agencies. The National
Advisory Commission on Criminal Justice Standards and
Goals noted, particularly, that very small local agencies
are incapable of a full-range of police services and suffer

‘from inadequate staffing. It recommended a variety of

arrangements designed to <hare or pool certain special-
ized services, such as laboratory services, information
systems and intelligence and communications systems,
on a statewide or areawide basis, and that - ‘‘at a
minimum, police agencies that employ fewer than 10
sworn employees should consolidate for improved effi-
ciency and effectiveness.”” '*

Although the NMS surveys did not attempt an inde-
pendent assessment of the relationship between agency
size and agency performance, its extensive survey cover-
age of a sample of over 1,515 executives of ‘‘small’’
police and 2%6 *‘small’" sheriffs’ agencies has permitted
identification of a number of special personnel problems
of these agencies.

e As reported in Chapter V., personnel turnover rates
have been exceptionally high for these agencies. In
1973-74, voluntary resignation rates of swom offic-
ers averaged 22 percent for police agencies with
fewer than 25 employees, and 39 percent for sheriff
agencies with fewer than 25 employees. The rela-
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tively low salaries of sworn officers in these small
agencies, the linii-2d opportunities for advancement,
and their grea:”/ <*iance on part-time personael
were among the contributing facter.

e High per50nnel turnover, in tumn, results in a lower

experience ‘level of the officer force, and increases
the importance of adequate training of personnel in

these agencies. Yet over 30 percent of police and .

sheriffs’ agencies with fewer than 25 employees
reported that they provide no formal training to their
new recruits, whereas all but'a small percentage of
“larger agencies provided such training. Moreover,
among the small police agencies providing recruit
training; only 8 percent met the recommended
standard of 400 hours.

e Hiring standards also tend to be significantly lower

among small agencies. Thus, 21 percent of surveyed
police agencies in jurisdictions with populations
under 17,000 reported that they had no minimum
educational standard for recruits, or that the standard
was. less than high school graduation, as contrasted
with 4 percent for all larger agencies surveyed.

o In assessing their agencies’ manpower problems,
relatively high proportions of the chiefs of these
small pohce agencies identified *‘inadequate tmm-
ing ofpersonnel" and * *high personnel turnover'
their *‘most serious problem’'—27 percent of re-

- spondents in the case of training, and 16 percent in
the case of personnel turnover. It is also significant
that, among various types of services typically pro-
vided to small agencies by other law enforcement
agencies, training ranked highest as the category of
service these chiefs expected to expand in the hext
two years. '

Thus, from the standpoint of personnel quatity, the
above data tend to support the need for consolidation of
very small police agencies where this i< geographically
feasible. Nevertheless, any realistic assessment of the
outlook for such consolidation efforts must take into
account local community sentiments, which tend to pre-
fer maintenance of local control over police agencies.

The manpower projections described earlier in this
chapter do imply some continued trend-in this direction,
since they indicate that the proportion of total employees
of local police agencies accounted for by agencies with
fewer than 25 emrloyees in 1974 will decline from 22.2
percent in 1974 (0 21.0 perccat in 1985. In vic v of the
obstacles to a large-scale consolidation ‘‘movement,’
this may be a realistic assessment of the outlook for the
coming 10-year period. :

5. Court unification. All major assessments of the
court system have highlighted the need for unification
and consolidation of the mulu-tiered, decentralized or-
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ganizational structure .f the courts, §till prevailing in
ost states. Emphasis has been placed, particularly, on
the need jo reform and upgrade the lower court structure,
as a necessary step towards increased efﬁcnency and
equity in the adjudicative process. The National Advi-
sory Commission thus recomnmended that state courts
should he organized into a unified system financed by the
state, that all trial courts should be unified into a.single
trial court of general jurisdiction and that criminal juris-
diction -now in courts of limited jurisdiction should be
placed in these unified courts, with the exception of

" cenain traffic violations.!®

Even though over 20 states have reconstructed their
courts in the past 10 years, problems of overlapping and
concurrent jurisdictions still exist.

" In many areas of the country today, a potential
litigant discovers that he can choose between

~ the original jurisdiction of either a state court,

a county court, or one of several municipal
based courts. '®

At a minimum, unification of courts has meant a
consolidation of functions in a structure that is more
organized and more manageable as a unit than were the
separate component pieces. But it is important to stress
that court consolidation has taken a variety of forms,
which Gazell classifies as five pattems.'” These range from *
consolidation of all courts in selected counties or cities,

to establishment of a single statewide trial court of gen-

eral jurisdiction and abolition of all lower courts. As
measured by the number of tiers, between the years 1936
and 1970, 17 states partially unified their lower courts
while retaining two or more tiers with fewer tnbunals,
three states consolidated lower courts into a single level,

. and one state abolished its lower courts.'® Since 1970,

four.states have altered lower courts without unifying
them, four more states have reduced lower courts to two™
tiers, two states have moved toward one tier systems, . -
and three states have at least temporarily abohshed lower
courts-in their jurisdictions.

Clearly, lower court-unification is a change that is
taking place by degrees. Tae degree of court unification
ig various states has been measured by Gazeli, using a .
sgile consisting of seven variables. These are based on
the extent to which various forms of managerial control
are exercised, on the presence of intermediate appellate

courts, the kinds of general tria! courts and the kinds of '

lower courts. *‘Unification scores**, based on this scale’
range from a l