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Introduction

Security is now and has always been the primary
function of government. All societies require some
form of law enforcement capability to function
effectively. Throughout history, governments of all
types have relied on either public police agencies or
informal means to effect conformity to social norms,
standards, and laws. Given how essential law
enforcement is to society, it is surprising how little
we really know about how it actually functions. The
job of law enforcement is always complex and
sometimes dangerous. Police function under much
public scrutiny, yet the complexities of what police
do and why they do it rarely come to our attention.
Readers of this encyclopedia will be introduced to
the vagaries and nuances of the field, because it is
critical to have a more informed citizenry so that
when issues concerning public safety come to our
attention, as they do on an almost daily basis, we can
judge the situation fairly and wisely.

We cannot strictly equate policing with law
enforcement in general, but what we do know on the
subject is primarily based on policing in large urban
settings. So far, few reference works have been pub-
lished on law enforcement in the federal, state, local,
rural, or private sectors. Our knowledge of interna-
tional and comparative law enforcement is almost
nonexistent, and policing in Western democracies
can be qualitatively different from policing in emerg-
ing countries or other areas using different legal sys-
tems. In many countries, law enforcement—indeed,
government itself—is almost entirely lacking. In

worst-case scenarios, police are used primarily as a
force of terror to keep dictators in power. Regimes
fall and rise daily, and people find themselves in
lawless and violent states. In the early 21st century
alone, we can think of such states as Afghanistan,
Iraq, Somalia, and Haiti, to name only a few, that find
themselves without effective policing powers.

Although there is a plethora of studies on crime
and punishment, law enforcement as a field of seri-
ous research in academic and scholarly circles is
only in its second generation. When we study the
courts and sentencing, prisons and jails, and other
areas of the criminal justice system, we frequently
overlook the fact that the first point of entry into the
system is through police and law enforcement agen-
cies. My work in the field of crime and punishment
has driven this fact home with a sense of urgency.
Approximately 800,000 men and women work in
law enforcement in the United States alone, and
they are held to higher standards than the rest of us,
are often criticized, and function under intense
public scrutiny. Ironically, they are the most visible
of public servants, and yet, individually, they often
work in near obscurity. But their daily actions allow
us to live our lives, work, play, and come and go.
They are “the thin blue line”—the buffer between
us and the forces of disorder.

Our understanding of the important issues in law
enforcement has little general literature on which to
draw. Currently available reference works on polic-
ing are narrowly focused and sorely out of date. Not
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only are there few general works on U.S. law
enforcement in all its many facets, but the student
and general reader will find very little on current
international policing. Policing has changed dra-
matically over the past century, but our general
understanding of it comes primarily from the news
media and police television shows and movies. The
public seems to gain much of its knowledge of
policing from popular television shows such as Law
and Order and the CSI: Crime Scene Investigation
series. What we see on television is simplistic and
conflates within its 42-minute hour a year’s worth
of police work. Those of us in the academic field of
criminal justice research see an urgent need for pro-
viding students and the general interested public
balanced information on what law enforcement
does, with all of its ramifications. Because democ-
racy can remain strong only with an informed
public, our goal is to provide the necessary infor-
mation for an understanding of these institutions
dedicated to our safety and security. To this end, we
have gathered a distinguished roster of authors, rep-
resenting many years of knowledge and practice in
the field, who draw on the latest research and meth-
ods to delineate, describe, and analyze all areas of
law enforcement.

The criminal justice field is burgeoning and is
one of the fastest growing disciplines in colleges
and universities throughout the United States. The
Encyclopedia of Law Enforcement provides a com-
prehensive, critical, and descriptive examination of
all facets of law enforcement on the state and local,
federal and national, and international stages. This
work is a unique reference source that provides
readers with informed discussions on the practice
and theory of policing in a historical and contem-
porary framework. Each volume treats subjects that
are particular to the area of state and local, federal
and national, and international policing. Many of
the themes and issues of policing cut across disci-
plinary borders, however, and a number of entries
provide comparative information that places the
subject in context. The Encyclopedia of Law
Enforcement is the first attempt to present a com-
prehensive view of policing and law enforcement
worldwide.

It is fitting and appropriate that we present this
information in an encyclopedia, traditionally and his-
torically the gateway to the world of knowledge, a
gateway that leads to further studies for those who
want to pursue this fascinating and important field.
The encyclopedia is the most comprehensive, durable,
and utilitarian way in which to present a large body
of synthesized information to the general public.
Encyclopedias trace their beginnings back to Naturalis
Historia of Pliny the Elder (23—79 A.D.), in which he
collected much of the knowledge of his time in
numerous volumes. They became standard and nec-
essary reference tools during the Enlightenment with
Denis Diderot’s Encyclopédie in 1772 and the first
edition of the monumental Encyclopedia Britannica
in 1771. These seminal compendia attempted to
present an entire body of knowledge to its readers.
The modern encyclopedias broke new ground in
the transmission of ideas, and over the centuries,
they have been updated and improved. Some editions
have become classics in themselves, such as the
11th edition of the Encyclopedia Britannica.

Specialty encyclopedias are more a phenomenon
of the modern age. The field of criminal justice has
matured in the past generation, and its monographs
and journals present a large body of specialized
research from which to draw. The subspecialty of
law enforcement, however, has not received the
focused treatment of a comprehensive reference
work until now. The study of policing and law
enforcement has come a long way since the first
attempts at police professionalism at the turn of the
20th century. At that time, we also saw the initial
professional publications in policing by way of such
partisan, anecdotal police histories as Augustine E.
Costello’s Our Police Protectors (1885) on New York
and John J. Flinn’s History of the Chicago Police in
1887. In no way can we call these works scholarly,
although they did give us a glimpse into the activi-
ties of the local police departments. It was only
with the age of general crime commissions, begin-
ning in the 1930s and culminating in the President’s
Commission on Law Enforcement and the Adminis-
tration of Justice in 1967, that we saw the develop-
ment of a large body of data on police activities.
And it was also in the 1960s that the first College of
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Police Science was founded at the City University
of New York (1964), which became the John Jay
College of Criminal Justice in 1966, the foremost
college of its kind in the world. Within the decade,
journals devoted to the scholarly study of the police
were founded, and thus, this academic subspecialty
of criminal justice was on the road to professional
respectability. In the past 40 years, the field of law
enforcement has grown and evolved rapidly.

Law enforcement (or lack thereof) is a complex
social and political process that affects everyone.
Explanations of its role in society are basic to our
understanding of the proper maintenance of social
order. Older reference works on policing were lim-
ited given the few available sources on which they
drew. But a large enough body of scholarly work
now exists that a reference work such as this encyclo-
pedia can provide coverage of most U.S. law enforce-
ment concepts, strategies, practices, agencies, and
types, as well as the comparative study of world law
enforcement systems. Police and law enforcement
officers do a variety of things in a day and need to
draw on a body of knowledge that includes law,
sociology, criminology, social work, and other dis-
ciplines. This encyclopedia attempts to answer all
the questions on what an officer or an agency, here
and abroad, does, but also attempts to explain the
reasons for an officer’s proper and improper
actions. In numerous articles, we also show the
development of policing, its functions, the impact of
technology and modern culture on law enforcement,
and the impact that court decisions have on every
facet of the field. Law enforcement worldwide was
profoundly affected by the terrorist attacks on
New York and Washington on September 11, 2001,
and many of the field’s methods, concepts, princi-
ples, and strategies have changed because of the
ubiquity of terrorism. Most of the relevant articles in
this encyclopedia reflect these changes. As a refer-
ence work, it will be essential reading for anyone
interested in the field of law enforcement.

The Encyclopedia of Law Enforcement offers the
professional, the student, and the lay user informa-
tion unavailable in any other single resource. Its aim
is to bring interdisciplinary treatment to the myriad
topics that touch on all facets of law enforcement.

To this end, the editors have assembled more than
300 specialists in the field—academics and practi-
tioners alike—to provide the most current treatment
on more than 550 topics. These entries range from
simple descriptive essays on federal law enforce-
ment agencies to the most sophisticated analysis of
contemporary theories of policing. The broadening
of the field of law enforcement affected the process
of selection of topics. Some selections were driven
by theoretical interests, whereas others were practi-
cal and more specific. Our goal is to survey the
entire field of law enforcement and to be as com-
prehensive as possible. For ease of use, we have
divided the volumes into three areas of law enforce-
ment: state and local, federal and national, and
international. Each volume contains a master index.
The longest entries cover key issues in law enforce-
ment, large federal agencies, and major countries of
the world. Many of the short entries are descriptive,
especially when covering a small federal agency
police force, or for a smaller country that provides
little information on its law enforcement bureau-
cracy or that has an insignificant law enforcement
presence. Some countries, especially those in social
and political flux, have been omitted owing to the
dearth of information and/or the almost total lack of
a police force. Other entries are analytical and cover
the most up-to-date theories and philosophies of
law enforcement. The main focus of each entry is
on currency, although some historical background
is usually covered by the author. A glance at the
tables of contents gives a good idea of the many
perspectives from which a reader can view a given
topic. For instance, a brief look at the essay on
police accountability leads the reader to investigate
the whole panoply of law enforcement, including
police impact on constitutional rights, use of force,
civilian oversight, theories of policing, and other
areas. Given the interrelatedness of these topics,
most authors, when possible, treat their subjects
using cross-disciplinary or comparative methods.
Some authors give a practical viewpoint of law
enforcement, whereas others use empirical research
and discuss theories and concepts. In general, the ency-
clopedia combines the disciplines of criminology,
sociology, history, law, and political science to
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elucidate the most contemporary and up-to-date view
of law enforcement as it is practiced and studied in
the world today. An encyclopedia of this kind would
be incomplete without such comparative and/or
cross-disciplinary coverage. As it now stands, it is the
most invaluable tool for all who work in or are inter-
ested in the field because it brings together in one
work the most recent research and practice of law
enforcement.

Some of the subjects are controversial, but we
have requested that authors cover alternative views
evenhandedly and fairly. We did not include any
biographical entries, which can be found in the
myriad biographical sources available today. But in
order to present the most comprehensive coverage
possible, important personages are included in the
subject entries. All relevant legal cases affecting
law enforcement are cited in the text and in the bib-
liographies. The discussion of legal cases is espe-
cially useful for the generalist not trained in the law,
and we have attempted to explain these court cases
and laws succinctly and concisely. Bibliographies
to guide the reader to documentation on the subject
and further research are included after each entry.
The bibliographies include relevant books, journal
articles, scholarly monographs, dissertations, legal
cases, newspapers, and Web sites. (A comprehensive
reading list is presented at the end of each volume
as well). The Reader’s Guide classifies the articles
into 24 general subject headings for ease of use. For
instance, under Terrorism, we have grouped such
subjects from Chemical and Biological Terrorism
on both the local and national levels to an essay on
foreign terrorist groups. Policing Strategies will

guide the reader from the Broken Windows strategy
to Zero Tolerance. Entries are organized alphabeti-
cally and are extensively cross referenced. The
international volume, in addition to presenting all
available information on policing in most of the
countries of the world, also includes analytical
essays on such subjects as Community Policing,
Police and Terrorism, History of Policing, and Women
in Policing.

It has been a great pleasure working with Sage
Publications on this project. I would especially like
to thank Rolf Janke, Publisher of Sage Reference;
Jerry Westby, Executive Editor; and Benjamin
Penner, Associate Editor, for all of their wise coun-
sel in bringing this publication to fruition. I owe a
deep debt of gratitude to the administrators, faculty,
students, and staff of the John Jay College of
Criminal Justice, whose support made this work
possible. I could not have worked with three better
editors: Marie Simonetti Rosen was responsible for
Volume 1, Dorothy Moses Schulz for Volume 2, and
M. R. Haberfeld for Volume 3. I also want to thank
the members of our editorial board for their valu-
able assistance during all stages of the project. |
owe special thanks to our project manager, Nickie
Phillips, for her excellent handling of the numerous
technical details that a project of this magnitude
entails. None of this could have been done without
the assistance of the outstanding librarians of the
Lloyd Sealy Library of the John Jay College of
Criminal Justice. To them, I owe a deep and lasting
debt of gratitude.

Larry E. Sullivan, Editor-in-Chief
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New York. As publisher of one of the nation’s lead-
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Rosen’s leadership, Law Enforcement News has
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ogy in the criminal justice system and has reported
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The development of accountability in American law
enforcement is intertwined with the evolution of
individual rights, personal freedoms, and internal
and external drives for police professionalism.
Webster’s defines accountability as “subject to the
obligation to report, explain, or justify actions.”
Throughout much of history, outside of the United
States, police have been accountable to the heads
of nation-states whether the authority figure was
a king (Hammarabi); a monarch (King John of
England); or a dictator (Napoleon, Stalin, Hitler).
Even in the United States, a progressive democracy
in world terms, police have answered to local politi-
cians, judges, and legislators, and have not always
been concerned with individual rights or ethical
operations. The idea that police should be account-
able to the citizens they served did not appear in
history until the 1980s and 1990s in the United States.
In the meantime, police agencies have progressed
through several iterations of accountability.

1. Movement Toward Standardization and
Professionalism. During the 1920s and 1930s, the
police were controlled by local—and, often,
lesser—politicians largely through the hiring and
firing process. Politicians influenced almost every
aspect of law enforcement, from employment and

promotion, to appointment of the police chief, to
arrest practices and services—all of which were
driven by political needs. During these years, cor-
ruption generally permeated local government and
was expressed as payoffs for not enforcing laws on
drinking, gambling, and prostitution. As a result, a
movement to incorporate civil service hiring regu-
lations, which had been available at the federal level
since 1893 but largely ignored, became the first
step toward some form of police accountability.
Simultaneously, the police themselves, through the
efforts of progressive chiefs such as August Vollmer
and William Parker, began to articulate rules, poli-
cies, and procedures; develop training; and institute
other administrative functions to professionalize
policing. Although these new institutional practices
provided police executives with a means to stan-
dardize the behavior of individual officers, constitu-
tional rights and issues of legality were considered
totally academic until the 1960s.

2. Police Accountability to Protect Constitutional
Rights. The concept of natural law and natural rights
was developed initially by Hugo Grotius (16th-
century Holland) and John Locke (17th-century
England) and was inculcated into the American
Declaration of Independence and the U.S. Constitu-
tion. It provided broad rights to U.S. citizens and
some control over the police and judiciary, such as
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habeas corpus, the right to remain silent, and the
right to an attorney. Nonetheless, law enforcement
remained generally allied with the judiciary and
legislature in such a way that when charges were
brought against a criminal defendant, that defen-
dant was unofficially presumed guilty. Ultimately,
the antiestablishment movement directed citizens
to focus on the role of police in the protection of
individual rights and freedoms. During the 1960s
and 1970s, citizens began to demand accountability
of individuals managing government, schools, and
other institutions, and questioned their untested
competency to govern. This movement had a direct
impact on law enforcement starting in 1966 with
the Supreme Court decision requiring a Miranda
Warning, which was an effort to remind arrestees
that they did not have to speak when taken into cus-
tody by police. Other Supreme Court decisions con-
tinued to support the movement to reform the police.
The civil rights movement gained momentum
during this same period. The outcry and turmoil of
the 1960s and 1970s forced police to interact with
the community, not as a dictator of the laws preserv-
ing the status quo for the “haves,” but as a servant of
all the people, to protect them within their commu-
nities as they went about the business of pursuing
their own definition of life, liberty, and happiness.
Community control of the police began to surface in
the form of neighborhood and municipal civilian
oversight boards, and community policing.

3. Police Fiscal Accountability. In the 1970s,
many states and municipalities experienced severe
budget restrictions, ultimately leading to the concept
of “Management by Objectives” (MBO). Municipal
agency objectives, including those of the police,
were tied to budget lines. Some objectives were “out-
come” objectives specifying impact, such as a
reduction in burglaries by 2%. Most were “output”
objectives, such as an increase in burglary arrests or
an increase in percentage of stolen property recov-
ered. Output objectives are simply measures of pro-
ductivity and not indicative of whether or not the
police have had an impact on a problem or issue.
Whereas an objective may be to increase the per-
centage of stolen property recovered, there is no rela-
tionship to the amount of property stolen; therefore,

this did not constitute a measure of effectiveness.
A second flaw in the MBO system, rendering it
largely ineffective, was the typical review of results
of objectives. Results were most often reviewed at
the end of the fiscal year in preparation for the next
budget cycle, with no consequences for having
failed to achieve an objective; new objectives would
be set and the cycle repeated.

4. Accountability for Police Behavior. Some
modern theorists maintain that the police had no
accountability until the 1990s. However, the form
of accountability exercised by the police was con-
trol of the behavior of individual police officers by
the police department itself and not accountability
for crime reduction and other outcomes. Rules,
policies, and procedures pertained primarily to the
behavior of individual officers, such as require-
ments for a high-speed chase; requirements for
secondary employment; and the imposition of pun-
ishment if the officer became involved in a traffic
accident while intoxicated, if he or she tested posi-
tive for illegal substances, or when an officer was
insubordinate to a superior. Internal Affairs units,
established to enforce the rules and regulations,
were notoriously secretive and closed about their
investigations. An officer under investigation had
few rights to fair and equal treatment. However,
these units did provide police executives with a
means to strictly control the behavior of their
personnel on and off the job, if they so chose.

5. Accountability and Community Policing. The
decade of the 1980s was a time of articulating, devel-
oping, and implementing community policing.
Officers received training in methods of organiz-
ing neighborhoods; conducting meetings with citi-
zens; seeking neighborhood input on problems;
and, for some, solving problems using neighborhood
resources. Chiefs and commanders had the capacity
to determine whether or not an officer was exercising
his or her responsibilities with an assigned neigh-
borhood, but unless the jurisdiction at large was
inflamed about an issue or concerned about a
problem, little other accountability was evident.
The expectations for results were usually com-
munity satisfaction with the police rather than
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improved public safety in a neighborhood. So,
although a modicum of accountability existed (e.g.,
for procedures and activities), practices to review
results were not in place.

6. Department Accountability for Crime Reduction.
In 1985, the crack epidemic spread rapidly across the
United States, resulting in police everywhere scram-
bling for new techniques, greater productivity, and
creative strategy development to eradicate drug
trafficking and violence. Officer accountability for
individual behavior was still very much an issue,
especially with greater numbers of civilian review
boards coming into their own. Corruption scandals
gained the attention of citizens and political leaders,
with extensive investigations and levying of punish-
ments. Little attention was paid to the outcomes of
police action. Measures of effectiveness for illegal
substances were the amount of drugs taken off the
street, or the number of arrests of dealers and users.
The overall impact of police activities was simply not
addressed because it would entail knowledge of the
amount of drugs available and/or the size of the pop-
ulation of traffickers—data considered impossible to
obtain for comparative purposes. In the 1990s, a con-
ceptual movement swept the country as the result of
work being conducted for the government of the
District of Columbia and the federal government.
David Osborne promulgated the notion that rather
than monitoring the number of rats the public works
unit captured, the number of restaurant health viola-
tions detected by public health, and the number of
citizen complaints received by the public relations
unit, far more could be achieved if the three respec-
tive units worked together to find methods to eradi-
cate the rat population entirely. In other words, focus
on the outcome of work rather than levels of produc-
tivity. In policing, a similar event occurred when a
new commissioner in New York City dared to set a
goal of crime reduction. He publicly declared that he
and his department would reduce crime significantly.
Law enforcement agencies, in many respects, had
had a free ride. Prior to the 1970s, crime was gener-
ally cyclical and/ or sporadic and ignored by political
leaders. Furthermore, during the 1970s, criminal jus-
tice researchers concluded, on the basis of very little
research, that police activities did not, and could not,

have an impact on crime levels, because other factors
in society caused crime. Therefore, the police were
a power vacuum in the cauldron of city life. The
New York City Transit Police demonstrated the folly
of the supposition that police could not affect crime
levels by achieving substantial crime reduction on
the subways. Most criminal justice theorists consid-
ered the subway experience an aberration. However,
when the same police management team accom-
plished similar results for all of New York City,
police chiefs in other parts of the country began
to experiment with the new methods of managing
police operations. Criminal justice researchers
remained skeptical. Nonetheless, although chiefs
accepted responsibility for crime reduction them-
selves, they accomplished it by holding patrol
commanders accountable for reducing crime and
related problems in their assigned geographic
areas. Simultaneously, all other specialized units
were held accountable to support patrol. This was
a new and remarkably different form of account-
ability for police agencies. The police shifted their
focus from productivity and officer behavior to
crime reduction and public safety. These same meth-
ods of managing for results, often called Compstat,
were soon adopted by whole cities. Some set out-
come objectives and then, echoing their experience
with MBO, checked on progress at the end of the
year. Others, however, understood the importance
of continuous monitoring and assistance in strategy
development and achieved significant results using
this process.

7. Accountability Through Performance Evalua-
tion. Performance evaluation in law enforcement
has been in existence since the 1930s but has rarely
been effective. Too often, performance evaluation is
tied to salary increases, which prohibits supervisors
from rendering objective ratings. Most police
receive ratings of above average or outstanding;
few, if any, are considered average or unsatisfac-
tory. Some departments have experimented with
performance evaluation using behavior anchors
and periodic review of progress. There is an expec-
tation that behavior anchors force a focus on work
outcomes rather than outputs, and constitute a mea-
sure of effectiveness. Most often, however, these
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systems are so work intensive that they are either
abandoned after a period of time or regarded as a
pro forma exercise, with everyone still receiving
high ratings. Performance evaluation still needs
extensive development if it is to contribute to
accountability and effectiveness.

8. Conclusions. Techniques to identify citizens’
concerns for police performance, measure and moni-
tor police progress in addressing citizens’ issues, and
report back to the citizenry are being developed and
field-tested. Some police departments are using com-
puterized early-warning systems that, among other
things, keep track of citizen complaints, which are
considered part of an officer’s periodic performance
evaluations. Accountability in the modern police
agency includes ensuring professional behavior of
police officers; efficient use of resources; comprehen-
sive strategy development to ensure public safety and
crime-free neighborhoods; and, most importantly,
protecting individual rights and freedoms by report-
ing to its citizens. This is a large order that only the
most technically competent will achieve. Nonetheless,
it is a goal well worth striving for, because history
clearly shows that the quality of a democracy is
dependent upon the accountability of its police.

Phyllis P. McDonald
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Police Departments, Police Management
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@& AFFIRMATIVE
ACTION IN POLICING

Throughout the past 150 years, the police and many
of the communities they serve have struggled with
a history of tension and conflict, often fueled by
allegations that officers target and harass racial
minorities while failing to root out racist attitudes
and practices within their own ranks. Recent high-
profile cases such as the beating of Rodney King in
Los Angeles and the assault on Abner Louima in
New York have served only to heighten concerns.

Internally, it remains true that most American law
enforcement agencies do not accurately reflect the
communities that they serve. The Bureau of Justice
Statistics estimated that as of 1997, only 6% of all
full-time sworn police department employees were
women, 12% were African American, 8% were
Hispanic, and 2% were from other ethnic back-
grounds. Comparatively, women comprise 46.5%
of the U.S. population. African Americans or Black
Americans comprise more than 12% of the popula-
tion, and individuals of Hispanic or Latino origin
represent more than 12% of the population.
Americans who identify as members of other ethnic
groups comprise just under 10% of the population
according to the Census Bureau. A 10-year compar-
ison of police departments shows that from 1990 to
2000, the percentage of Hispanic officers rose from
9% to 14%, black officers rose from 18% to 20%,
and women increased from 12% to 16%.

There are numerous reasons why police agencies
may benefit from hiring officers who are members
of groups that are underrepresented in the depart-
ment. Evidence suggests that members of certain
groups have unique skills that can enhance police
services. For example, some studies contend that
women are less likely to use excessive force, or that
language barriers within the community can be bro-
ken by hiring members of newly arrived immigrant
groups, according to the National Crime Prevention
Council. There are also legal reasons why police
agencies may choose to embrace diversity. The
Equal Employment Opportunity Act of 1972 pro-
hibits bias in hiring based on race, color, religion,
sex, or national origin. Furthermore, the Act allows
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individuals to sue employers who are engaging in
discriminatory behavior. Prior to 1972, employment
discrimination was already illegal, but this law pro-
vided individuals with an avenue to challenge
unfair practices. The new legislation also pushed
law enforcement agencies to reevaluate their own
recruitment, hiring, and evaluation procedures.
Legal challenges could be both financially and psy-
chologically costly to police agencies and commu-
nities, and enhancing diversity served as a potential
deterrent to future legal challenges.

Although all of these factors are important, for
many police observers, the primary incentive for
hiring diverse officers is the added effectiveness
that some attribute to the maintenance of a police
department that reflects the community. This is so,
they argue, because the police must rely on com-
munity members to report crimes, provide informa-
tion, and support the maintenance of public safety.
Because a key element of partnership building is
establishing trust among the participants, the failure
to maintain positive relations with diverse commu-
nities and the limitation of diversity of culture or
thought can only be harmful to the organization’s
mission. The importance of this need becomes more
obvious in light of the most recent national census
showing that between 1990 and 2000, the total
population of the United States increased by 13.2%,
and whereas the majority white population—
representing 75.1% of the total—increased by 5.9%
during this period, the minority African American
and Hispanic communities increased by more than
15% and 50%, respectively. If these Census Bureau
predictions prove to be accurate, within the space of
a few generations, no single racial or ethnic group
will hold a clear majority in the United States.
Instead, the country will be made up of a collection
of significant “minorities,” namely black, white,
and Hispanic. Unless steps are taken to ensure that
police departments across the country better repre-
sent and serve the needs of all of these communi-
ties, continuing demographic changes will likely
leave the police dangerously out of touch, and fur-
thermore make policing by consent—an essential
part of a free and democratic society—increasingly
difficult.

In the absence of a coordinated national strategy,
state and local police departments have largely
been left to develop their own solutions to the prob-
lems of attracting greater numbers of minority
applicants. Police departments across the country
have tried to expand recruitment efforts to focus
on minority members of the community and have,
often under the auspices of civil service commis-
sions, retooled entry-level examinations. To date,
however, these efforts have yielded mixed results.
For example, despite the fact that the numbers of
African American and Hispanic officers have been
rising steadily since the 1960s, according to recent
figures from the Bureau of Justice Statistics, both
groups together still comprise less than 20% of the
total number of officers in service. There is also
continuing evidence to suggest that minority offi-
cers still do not receive the same promotional
opportunities as white officers. Although it is true
that considerable variations exist across different
police departments—in Chicago and Detroit, for
example, black officers are far more likely to hold
supervisory positions than in New York or
Philadelphia—only some of this disparity can be
explained by reference to differences in local
demographics. Some departments have tried to
deal with this disparity by using various methods
of promoting officers from civil service lists. These
solutions have sometimes been challenged by
white officers as reverse discrimination, and courts
have occasionally ruled in their favor. What is clear
is that race continues to play a part in determining
what opportunities are available to minorities within
the police.

Although it would be unfair to single out the
police as the only employment area still grappling
with diversity and affirmative action issues, in
recent years, numerous police agencies have been
required by the federal courts to develop affirmative
action programs to hire more minority group members
and women. In these cases, the courts have found
that some selection criteria, especially physical
requirements and entry-level testing, were discrimi-
natory when not clearly related to job performance.
Some experts, such as Robert Sheehan and Gary
Cordner (1995) believe that carefully selecting
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personnel on the basis of affirmative action can
significantly strengthen police staff.

Dennis Kenney
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@ AIRPORT SECURITY

Despite the federalization of aviation security
personnel, particularly in the aftermath of the
September 11, 2001, terrorist attacks on New York
City and Washington, DC, daily aviation activities
and oversight remain with the states. Providing
police and security at large airports is a task
that often involves a stew of jurisdictions with var-
ious mandates. Numerous federal and local law
enforcement and security organizations are repre-
sented in large airports, with no uniform regula-
tions or procedures across the country when it
comes to providing policing services. In some
localities, such as Logan Airport in Boston, the
Massachusetts state police force has jurisdiction,
whereas airports in New York City’s metropolitan
area use a specialized law enforcement agency
called the Port Authority Police. Some cities, like
Los Angeles, use police departments that are dedi-
cated to providing service specifically for the air-
port. Police service for small airports is usually
provided by local sheriffs or state law enforcement
agencies.

Passenger services and screening are provided by
the airport carriers under some degree of federal
oversight. Because airports are points where interna-
tional borders are crossed, federal immigration and
customs agencies have had a longstanding presence
in most of the country’s largest airports. There have
even been times when the National Guard has been
deployed to provide security. What was already a
complex policing situation became all the more so
after September 11, 2001, when Islamic extremists
hijacked three commercial jetliners and turned them
into guided missiles to strike the World Trade Center
in New York City, and the Pentagon. A fourth plane,
probably headed for the nation’s capital, crashed in
Pennsylvania. The hijackers exploited a number of
vulnerabilities in the country’s security system, but
prominent among them was the weakness in airport
security. It was the only time in America’s history, at
least so far, when air traffic over the entire United
States was stopped.

The terrorist attack prompted a top-to-bottom
examination of police services and security for the
nation’s airports. There have been numerous com-
missions, congressional studies, and reviews since
the attack that continue even now. Many of the fed-
eral jurisdictions that handled matters involving air-
ports have been restructured and placed under the
newly created Department of Homeland Security.

On both the local and federal level, lawmakers
quickly found that they had to enact law and policy
that dealt with objects not previously considered
dangerous weapons. At the time, box cutters, like
those used by the attackers, were, in fact, objects
that were legally allowed on a plane. Many states,
such as California and Idaho, tightened laws regard-
ing dangerous weapons in airports and on planes.

One of the first areas of scrutiny was airport
screening. For the most part, the airports contracted
private security firms to provide this service. It was
found, however, that screeners did a poor job. They
were badly trained and poorly paid, and they were
hired without sufficient background checks. To cor-
rect this shortcoming, screeners became federalized
under the Transportation Security Administration,
although there was considerable concern that
the federal government could not efficiently handle
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taking the responsibility for hiring, training, and
effectively supervising approximately 55,000 employ-
ees. Airport security directors, many of whom came
from local policing, were appointed to the country’s
largest airports. For the most part, they are responsi-
ble for aviation security, including passenger screen-
ing, baggage and cargo, perimeters, ticket counters,
lobbies, and gates. But even with the federalization
that occurred, the country is trying to find ways to
handle this labor-intensive function. For example, a
pilot program, currently in progress by the
Transportation Security Administration, has allowed
some airports to go back to employing privately con-
tracted security screeners. Citing staffing demand
problems, some 25% of the nation’s commercial air-
ports no longer want to use government employees
for screening passengers and baggage.

Screening of cargo and baggage for explosives
and other dangerous substances continues to be
problematic, with increasing use of canines and
personnel. At least one airport uses highly sensitive
scanning equipment for this purpose. A number of
airports are using in-line screening systems, where
baggage moves on a conveyor belt directly from
check-in to screening machines.

Background checks are now required for almost
all airport employees, particularly those working as
security guards. More emphasis has been put on
criminal histories and the immigration status of
potential applicants. Such checks are conducted by
state law enforcement agencies as well as by the
Federal Bureau of Investigation.

Far more controversial, however, has been check-
ing the backgrounds of passengers. At this time,
those who enter U.S. airports from a number
of foreign countries must be fingerprinted and
photographed—a program that may be expanded.
Critics of the nation’s efforts point to emphasis on
international flights, while downplaying the risk of
domestic flights. Checking passenger names, along
with other information located in an assortment
of databases, remains a problem, with issues of
privacy clashing with issues of safety.

Although 3 years have passed since the terrorist
attacks of September 11th, law enforcement in
airports continues to be a mixed bag of local, state,

federal, and private personnel. There are few venues
where so many areas of law enforcement are con-
centrated. Although airport security has improved
since the attacks, experts maintain that we have a
long way to go in the areas of prevention and pre-
paredness in the event of a terrorist attack. For
example, newscasts are full of stories of undetected
weapons either carried by passengers or planted by
officials testing the security system.

Marvie Brooks

See also Specialized Law Enforcement Agencies
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@3 AMERICA’S MOST WANTED

America’s Most Wanted (AMW) is a top-rated
“reality” crime TV show inaugurated on Fox Broad-
casting on July 27, 1981, that doubles as entertain-
ment and public service. Generally, cases that
have stumped law enforcement authorities, typically
those involving fugitives and missing children, are
presented each week on the Fox network and its
affiliates. The show’s popularity is due both to its
voyeuristic and sensationalist format, and its appeal
for public assistance by urging viewers to help
solve the crimes and to catch alleged criminals by
calling in tips to a toll-free number.
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Seen by more than 13 million American
households a week, the show has been a tremen-
dous success, not only with the public but with law
enforcement officials as well, who credit it with
helping them apprehend more than 750 criminals
to date—many on the most-wanted list. Perhaps
AMW’s biggest high-profile coup was the recovery
of 15-year-old Elizabeth Smart, who had been
abducted from her home in Salt Lake City, Utah, on
June 5, 2002. After an AMW segment aired several
times in early 2003 profiling her alleged abductor,
Brian David Mitchell, two couples simultaneously
spotted Mitchell walking near Salt Lake with two
women dressed in long robes and veils on March
12, 2003. They immediately called 911, stunned
police arrested Mitchell, and Elizabeth became the
36th child to be recovered successfully in the 16-
year history of AMW. The continuing popularity of
AMW is due in no small part to follow-up reports of
captures and recoveries on both the show and its
Web site (www.americasmostwanted.com), which
provide closure to cases and reinforce viewer per-
ception that AMW works and that they, too, might
be lucky and catch one of its “Most Wanted.” So
great has been the show’s popularity that when Fox
tried to cancel AMW in the fall of 1996 because
of weak ratings, the station was deluged with
hundreds of thousand of letters of protest from fans,
law enforcement, and government officials. It was
subsequently reinstated in an expanded 1-hour for-
mat, which includes a greater emphasis on sensa-
tionalistic reenactments of crimes.

AMW is hosted by John Walsh, an actor with
strong credibility stemming from a personal tragedy
in 1981 in which his 6-year-old son, Adam, was
abducted from a department store and killed. A
nationally acclaimed and recognizable advocate of
missing and exploited children, Walsh presents the
“facts” of each crime case with the authoritative,
get-tough-on-crime manner of a law enforcement
officer. Dressed in a black leather jacket with his
hair slicked back, legs astride, and arms crossed,
Walsh exhorts viewers between AMW segments to
catch “the bad guys.” Live footage of actual people
involved in the cases, as well as reenacted segments
performed by actors, are interspersed with Walsh’s
reporting of events and lurid promotional trailers.

Reenacted segments are often highly dramatic—
introduced with pathos-laden language and filmed
with sinister music, lighting, and other sensational
effects geared at eliciting viewer fear and loathing.
Actual testimony of crime victims and their families,
witnesses, law enforcement officials and experts,
as well as apprehended criminals, contribute to the
show’s semblance of “reality.”

Before America’s Most Wanted, law enforcement
agencies’ primary means of finding missing
children, fugitives, and criminals was the post office
or sheriff’s “Wanted” notice. In the 1930s, radio
crime dramas such as “True Detective Mysteries”
dealt with actual police cases—describing a wanted
criminal at the end of each program. Traditionally,
movies have dealt with tabloid-like murders involv-
ing real crimes, using documentary-look techniques
and sensationalist elements that are the precursors
of AMW. TV picked up on the moviegoer’s fascina-
tion with reality-based crime stories by producing a
long line of police crime dramas that began with
Dragnet (quickly followed by Highway Patrol and
The Untouchables). However, the most direct pre-
cursor of America’s Most Wanted was a show called
Crime Stoppers in the mid-1970s. It consisted of a
brief dramatization of a recent crime and an appeal
to the public to help solve it. Police departments
routinely elicit the help of the public through their
local news media, and in the aftermath of the
September 11, 2001, terrorist attacks, a number of
areas have established special phone numbers to
report suspicious activity.

America’s Most Wanted is seen by supporters and
many law enforcement officials as giving citizens
an active role in safeguarding themselves and the
public. In a letter urging Fox to reinstate AMW in
1996, the FBI stated that the show had empowered
millions of Americans to combat crime safely and
constructively. Fox entertainment president Peter
Roth wrote at the time that people told the station
that the program made them feel safer. However,
media critic Grey Cavender believes that the show
has actually made people feel more fearful.
According to Cavender, AMW contributes to
society’s sense of danger by depicting horrible
crimes in which helpless, innocent people (like the
viewer) are victimized by seemingly ubiquitous and
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random violence (Cavender & Fishman, 1998).
Viewer fear and victimization finds an antidote in
the show’s hype of the power of policing and sur-
veillance to safeguard the public. Cavender believes
that the self-congratulatory tone of the show’s
host, law enforcement personnel, and even captured
criminals (who laud the show’s crime-fighting
powers) contribute to public support for opportunis-
tic crime control policies. What this suggests is that
reality-crime TV shows like America’s Most Wanted
blur the line between news and entertainment, cre-
ating viewer desire for sensationalized news stories
which can feed public fears.

Kathryn Wylie-Marques
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@ ARREST

Arrest, the portal to the criminal justice system,
occurs when a legal authority deprives a person of
liberty in order to force him or her to answer a crim-
inal charge. Most arrests are made by police offi-
cers, but peace officers, such as probation or court
officers, also make arrests pursuant to their official
duties. Under circumscribed conditions, private
individuals may make arrests, although this is dis-
couraged by professional law enforcement.

The processing of an arrest can vary in length
from under an hour to more than a day, depending on
police and prosecutorial procedures, case complex-
ity, witness availability, and other contingencies. The
formal recording of an arrest, known as booking,
consists of noting an arrest time, basic identifying
information about the arrestee, and the charges.
Usually, this is followed by photographing and

fingerprinting the suspect. If interrogated, the suspect
must first be informed of his or her constitutional
rights regarding counsel and self-incrimination. An
affidavit describing the offense(s) is then prepared
for presentation at the first court appearance, known
as an arraignment. Defendants are usually arraigned
(formally charged and asked to enter an initial
guilty/not guilty plea) within 48 hours of arrest.

Juvenile arrest processing differs significantly
from that of adults. Police may take youth into cus-
tody for status offenses (acts deemed unacceptable
for minors, such as drinking or truancy) as well as
for crimes. Depending on such factors as the seri-
ousness of the behavior, the child’s history, and the
cooperation of parents or other caretakers, police
officials may release the child to a caretaker without
formalizing the arrest or proceeding to a court hear-
ing. Conversely, if circumstances warrant, the youth
may remain in custody and then be brought directly
to juvenile court. Many jurisdictions also have laws
and procedures wherein the most serious juvenile
offenders are arraigned in adult court.

Arrest-making at all government levels is regu-
lated by the Fourth Amendment’s prohibition against
unreasonable seizures and requirement that arrest
warrants be issued based only on probable cause. In
practice, courts and state statutes have allowed law
enforcement agents with probable cause to proceed
without a warrant in about 95% of arrests. If the
offense in a warrantless arrest is minor, agents must
establish probable cause through their presence—a
term interpreted as either seeing the offense or per-
ceiving it through other senses, as when feeling a
weapon, hearing a cry for help, or smelling mari-
juana. Offenses classified as misdemeanors may or
may not require the agent’s presence, depending on
local statutes and procedures, but felony arrests do
not require the officer’s presence.

Acting on an arrest warrant, an official need not
physically possess the warrant when making the
arrest, but must promptly bring the arrestee before
the court of issuance. Jurisdictions differ as to the
circumstances requiring an arrest warrant, but in the
1980 case of Payton v. New York, the Supreme
Court declared that any arrest at a private residence
without suspect consent or emergency circum-
stances always requires a warrant.
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That same year, the Supreme Court also sought
to distinguish an arrest from the many situations in
which police detain persons for questioning on less
than probable cause. It held in United States v.
Mendenhail (1980) that an arrest occurred “only if,
in view of all the circumstances surrounding the
incident, a reasonable person would have believed
that he is not free to leave.” At such time, Miranda
protections are applicable.

This “free-to-leave” standard has been applied in
subsequent court cases, but it has not clarified the
moment when an individual is officially under arrest.
This varies greatly among agencies. A Police
Foundation study found that 16% of police depart-
ments record an arrest at the point when any
restraint is used on a suspect; 11% record an arrest
when the suspect is brought to the station house, and
the majority document the arrest at a subsequent
time.

These discrepant definitions of arrest are but one
source of uncertainty in the arrest rates (arrests per
100,000 population) and arrest clearances (number
of offenses solved by an arrest and referral for pros-
ecution) compiled in the FBI’s Uniform Crime
Reports (UCR). Some of the 9,000+ police agencies
that report in the UCR follow its guidelines very
loosely. Furthermore, departments may manipulate
data in their favor by misclassifying crimes, label-
ing them as unfounded, or clearing an excess
number of offenses through a single arrest. Finally,
citizens report only about 36% of crimes, and this
varies greatly with the type of crime.

Nevertheless, police agencies and criminologists
continue to rely on the UCR as a gauge of arrest
productivity and effectiveness. These data show
that in the year 2001, there were 9,324,953 arrests
reported by local, county, and state police officers,
or about 4,841 arrests per 100,000 population
(almost 5%). The arrest rate over the past decade
(1991-2000), like the crime rate, has dropped sub-
stantially for all eight of the UCR’s Index Crimes
(murder, forcible rape, aggravated assault, robbery,
burglary, arson, larceny, and auto theft). Clearance
rates for index crimes over this period were 20.5%
overall, with those involving actual or threatened
violence cleared at a higher rate, 47.5%, and those
involving property cleared at a rate of 16.7%.

The UCR also calculates total arrests by approx-
imating arrest figures in jurisdictions not reporting.
In 2001, there were 13,699,254 estimated arrests, a
2.1% decrease from the previous year. About 2.2
million of these, or 16.4%, were for index crimes.
The single largest arrest category was drug-related
offenses, generating 1.6 million arrests, or 11.7% of
the total, followed closely by drunk driving, for
which there were 1.4 million arrests.

On average, patrol officers make under two arrests
per month, mostly for quality-of-life and public order
offenses. Officers often decline arrests, even when
legally justified. This discretion is influenced by
many factors, such as offense seriousness; suspect
demeanor; victim cooperation; and the race, class,
and gender of both suspect and victim. An officer’s
desire to earn overtime or to avoid lengthy, arduous
arrest processing may also weigh in the decision.

Arrest-making is also affected by a police agency’s
enforcement policies. For instance, in the 1980s,
many departments instituted mandatory arrest for
drunk driving and domestic violence. Cities such
as New York, which, in 1993, adopted a vigorous
strategy toward quality-of-life violations, encourage
a high volume of arrests in lieu of summonses.
Research suggests that such crackdowns do deter
repeat criminal behavior, particularly among first-
time offenders, although they do not necessarily pro-
duce a generalized or long-term effect on crime rates.

Edith Linn

See also Citizen Arrests, Discretion, Domestic Violence
Enforcement, Drunk Driving Enforcement, Fingerprints,
Interrogation, Juvenile Crime/Programs/Units, Miranda
Warning, Stop and Frisk, Uniform Crime Reports
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@ ARSON INVESTIGATION
BACKGROUND

Humankind has no doubt been destroying property
and life with fire since it was first discovered.
Historically, setting fire to your enemy’s property has
been a common form of retribution. Determining
the cause of such a fire is an art that dates back to at
least 300 B.c.E., where Roman law decreed that the
“Quarstionarius”—the Roman equivalent of today’s
state fire investigator—determines the cause of all
fires.

During the 1800s, the predominant image of the
arsonist shifted to that of the pyromaniac, or one
who could not fight off the compulsion to start fires.
Today, we recognize that arson has a variety of
motives, such as revenge, profit, vandalism, fraud,
excitement/thrill seeking, hero/vanity, concealment
of another crime, and terrorism.

The events of September 11, 2001, mark one of
the deadliest and most costly arsons the world has
ever seen. Islamic terrorists initiated three explo-
sions and resulting fires in the two World Trade
Center towers in New York City and in the Pentagon
in Virginia by hijacking and flying three commercial
airliners into them. The direct costs of these fires are
staggering: more than 3,000 lives lost, thousands
more injured, and billions of dollars in property
damage. The indirect costs are incalculable. Arson
has the distinction, when measured on a cost-per-
incident basis, of being the most costly of all crimes.

PROBLEMS ASSOCIATED
WITH ARSON INVESTIGATION

By their very nature, fires are destructive, which
often makes it difficult to find evidence of the cause
of the fire. Prior to initiating a criminal arson investi-
gation, a determination must be made that the fire
was indeed arson (the intentional damaging of a
building by fire) and not accidental or caused by
nature (e.g., lightning). This usually requires a sepa-
rate scientific inquiry called the fire investigation.

In some jurisdictions, arson investigators are
trained in fire investigation; however, the more
common method relegates this task to fire service

personnel. Unfortunately, fire investigation, for the
purpose of preventing future fires, is generally not
as interesting to firefighters, who are more inter-
ested in suppression. Fire investigation, for the
purpose of arson detection, was also shunned by the
fire service because it was viewed as a law enforce-
ment responsibility.

On the other hand, much of the law enforcement
community viewed this function as the exclusive
province of fire department personnel because of
the general belief that one could not acquire the
skills necessary to conduct a fire investigation with-
out years of experience fighting fires. These prob-
lems are compounded by the volunteer nature of the
fire service in many areas of the country. In such
organizations, funds for fire investigation and train-
ing are scarce to nonexistent.

Another problem that has plagued arson investi-
gations is that they are sometimes begun based
on a false determination of arson. This is usually the
result of a lack of scientific understanding of fire
behavior and the misinterpretation of arson evi-
dence. Unfortunately, fire/arson investigators were,
in the not-too-distant past, forming opinions with-
out a sound body of scientific knowledge.

Despite such an early beginning, the field has
been slow to evolve from an art to a scientific
inquiry. However, with the advent of fire research,
many beliefs commonly accepted in the past have
now been superseded.

As a result, many observations of fire damage
formerly believed to be proof positive of a particu-
lar cause may now have more than one explanation.
Ironically, it may be said, then, that our increased
knowledge of fire has made determining the cause
of fire more difficult, rather than easier.

ARSON INVESTIGATION
AS A FIELD OF STUDY

For many years, the study of fire/arson investigation
was largely ignored. During the 1960s and early
1970s, the United States began to experience a dra-
matic increase in incendiary fire conduct. Many
areas within our cities were being compared to the
aftermath of World War II. Consequently, many
textbooks, handbooks, and other manuals began to
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appear. Only a few of the texts were perceived
as authoritative sources, and peer-reviewed profes-
sional and scholarly journals dedicated to the subject
of fire and arson investigation did not exist.

One peer-reviewed journal, the Journal of
Forensic Science (a publication of the American
Academy of Forensic Science), has published only a
few articles on fire investigation. Most of the texts
were written by field investigators (with back-
grounds in the fire service or law enforcement),
forensic scientists, or engineers. A handful were
authored by noteworthy public and private organiza-
tions such as the Federal Emergency Management
Agency’s National Fire Academy, the National Fire
Protection Association, International Fire Service
Training Association, the Center for Fire Research
of the National Bureau of Standards (now known
as the National Institute for Testing and Standards),
the Investigations Institute of the National Associa-
tion of Fire Investigators, and the Institute of Fire
Engineers.

Also, many newsletters and periodicals have
come and gone, but the Fire and Arson Investigator,
which is the official publication for the International
Association of Arson Investigators, has been consis-
tently published since 1949. Perhaps the greatest
problem with the literature is that much of it is not
supported by science. Nevertheless, this is the body
of knowledge as it existed and on which most inves-
tigators relied to learn their trade.

One of the most significant events in the transi-
tion from an art to a science has been the publica-
tion by the National Fire Protection Association of
NFPA 921: Guide for Fire and Explosion Investi-
gations. The authors advocate relating fire investi-
gation to the scientific method and have questioned
a number of long-standing rules of thumb and
theories that were used in making cause determina-
tions by incorporating new knowledge of fire
behavior gained through research (primarily con-
ducted by the Center for Fire Research).

PRESENT-DAY ARSON INVESTIGATIONS

Despite the progress in our knowledge and training,
arson continues to be one of the most difficult

crimes to solve. Many problems remain: Evidence
is destroyed by the fire; the crime scene, unlike with
any other crime, is difficult to impossible to protect
as a result of firefighting operations; it is generally
a crime of stealth; for the most part, it remains a
bifurcated investigation with the cause determina-
tion made by fire service personnel; investigators are
not required to become certified; and the increased
knowledge recently gained by fire research ironi-
cally has made the task of determining the cause
of fires more difficult. In addition, investigators are
often under pressure by their agencies to determine
the cause even if they cannot substantiate it.

Angelo Pisani
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@3 ART THEFT INVESTIGATION

From time to time, the mass media become preoc-
cupied with a sensational case of art theft, and to the
general public, it might seem that such crimes are
rare and difficult to commit. However, according to
data collected by international law enforcement and
insurance agencies, losses from art theft amount
to billions of dollars annually. Private collections
and churches are targeted more often than public
museums; 50% of stolen objects are paintings and
sculptures. The most frequent mode of art theft is
burglary and robbery. It can be considered white-
collar, blue-collar, or violent crime, planned or spon-
taneous. The annual percentage of successful art
theft recovery is in the low teens, and many investi-
gations extend for years. Art theft investigation
shares detective techniques with narcotics cases,
including going undercover to penetrate interna-
tional markets, protecting low-level buyers in order
to get to the major dealers, and using informants.
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However, cases of art theft never allow for the
evidence to be destroyed.

Art and antiques theft has a long history but has
become epidemic since the mid-20th century, when
prices at the public art auctions hit the $1 million
mark, drawing the attention of the underworld to
exploit this market. Illicit trade in cultural objects is
one of the top global crimes fought by police, along
with money laundering, drug smuggling, illegal
arms trafficking, and terrorism. Recent investiga-
tions demonstrate a shift in motivation for art theft.
Fewer objects are stolen to satisfy somebody’s pas-
sion for art; rather, they are increasingly used as a
means of extortion, initial collateral for narcotic
networks or laundering the profits of crime, a
medium of exchange between criminals, or a way to
obtain political favors from the government.

With the globalization and openness of borders
between countries, the smuggling of cultural
objects is easier, but investigating this often invisi-
ble crime is more complex. Professional art squads
are a rarity in national police forces; art thefts are
routinely underreported; and many art objects in
private collections as well as cultural institutions
are not properly secured, insured, or documented.
In addition, the laws of many countries are inade-
quate in protecting the owners of stolen art. In the
past decade, private collectors, museums, art deal-
ers, insurance companies, and law enforcers have
collaborated in creating an environment that is less
attractive to art thieves and forgers. Since 1990, it
has become standard practice to check the Art Loss
Register, the largest private computerized data-
base of stolen and missing art from around the
world, to verify the legitimacy, or “good title,” of
a work before it is acquired, sold, or insured. In
1993, the Getty Information Institute developed
the Object ID, which is the international documen-
tation standard for the description of stolen or
illegally exported cultural property and art. The
standard has been translated into a dozen lan-
guages and increases the compatibility of many
databases of lost art used by police, customs offi-
cials, museums, and insurance companies world-
wide. The standard has also helped these agencies
to exchange information more seamlessly. New

security technologies have emerged for marking
art objects for identification, including the use
of chemical codes, electronic tagging, bar codes,
microphotography, and laser fingerprinting.

As a rule, art theft investigation is conducted by
local detectives, although some European countries,
specifically Italy and France, who have the highest
rates of art theft, have created specialized forces
dedicated to this area of investigation. Italy was the
first to organize an art squad, called Carabinieri for
the Protection of Cultural Patrimony (Comando
Carabinieri Tutela Patrimonio Artistico), with 80
members in 1969. Their officers receive specialized
training, including a 3-month course in art history.
France created a similar but smaller force with 40
officers in 1975 called the Central Office for the
Fight Against Traffic in Cultural Goods (Office
Central de lutte contre le traffic des biens culturels).
The Art and Antiques squad in England’s New
Scotland Yard was formed in 1968. It was merged
with the Flying Squad in 1995 because of the
increasing link between art theft, drug smuggling,
and terrorist networks. For the same reason, the
U.S. Customs Art Fraud Investigation Center, set up
in 2000 to track and seize stolen art, was subsumed
into the newly formed U.S. Department of Homeland
Security in 2002.

The FBI maintains the National Stolen Art File,
although this institution does not have a specialized
art theft unit. FBI agents in the Violent Crimes and
Major Offenders sections handle cases involving
interstate or international art theft for which the
federal government has investigative jurisdiction.

In the United States, New York and Los Angeles
are major centers for art and antiques trade. The first
American art theft detail was attached to the Safe,
Loft, and Truck Squad of the New York City Police
Department. In 1971, four detectives volunteered to
take a 6-week training course in art history, but only
one detective remained on the force. The one-man
art theft squad was later renamed the Art and
Identification Unit and was dissolved in 1990.
Today, the Los Angeles Police Department Art Theft
Detail is the only law enforcement unit in the
country dedicated to fighting art crimes full-time.
The two-detective squad was formed in 1983 and
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has recovered nearly $50 million in stolen artworks
since 1993.

International and, in many cases, multidiscipli-
nary cooperation among law enforcement agencies
is imperative in tracing and recovering stolen works
of art. The International Criminal Police Organiza-
tion (Interpol) has disseminated information pertain-
ing to cultural property among its 177 member
countries since 1947. There are 55 state liaison
offices of Interpol in the United States that process
art loss and theft cases of substantial commercial
or cultural value, as well as those that were stolen
under particularly serious circumstances. In Europe,
a multicountry police force, Europol, has been coor-
dinating the European Union’s law enforcement
efforts against organized crime, including art theft,
through its centralized communication network
since 2002.

The first attempts to sell stolen art over the
Internet were prosecuted by the New York State
Police Computer Crime Unit in 1999, when anima-
tion images worth $100,000 were auctioned on the
eBay Web site. The Cyber Crimes Center of the
United States’ newly renamed Immigration and
Customs Enforcement Bureau investigates the traf-
ficking of art and cultural objects over the Internet.

A number of international legal instruments have
been developed for safeguarding the world’s cul-
tural heritage: Hague Convention for the Protection
of Cultural Property in the Event of Armed Conflict
(1954), UNESCO Convention on the Means of
Prohibiting and Preventing the Illicit Import, Export
and Transfer of Ownership of Cultural Property
(1970), and UNIDROIT (International Institute for
the Unification of Private Laws) Convention on
Stolen or Illegally Exported Cultural Objects
(1995). The United States became a party to the
UNESCO treaty in 1983, although it still has not
ratified the UNIDROIT convention. In accordance
with the UNESCO Convention, the U.S. Department
of State accepts requests from other countries for
import restrictions on archaeological or ethnologi-
cal artifacts, the pillage of which places their
national cultural heritage in jeopardy. The president
appoints an 11-member Cultural Property Advisory
Committee to review these requests and make

recommendations to his office on the appropriate
action to take.

Maria Kiriakova
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@3 ASSAULTS ON THE POLICE

Policing is dangerous business. Law enforcement
officers are victims of nonfatal assaults more often
than workers in any other occupation, and they
are murdered at rates second only to taxicab drivers/
chauffeurs. FBI records indicate that during the
decade ending in 2001, an average of more than 130
police officers died each year in the line of duty, and
this figure does not include the 72 officers who per-
ished from the terrorist attack on September 11,
2001. Almost half of the officers who died in recent
years lost their lives at the hands of criminals who
attacked them. FBI figures for this time frame also
show that more than 19,000 other officers were
injured in assaults perpetrated by citizens each year,
and that just under 41,000 other officers were
victims of attacks in which they suffered no
injuries.

As dramatic as these figures are, historical data
indicate that violence directed at the police has
actually decreased in recent years. According to
data kept by the National Law Enforcement
Officers Memorial Fund, the two periods of great-
est risk for fatal assaults were the years of
Prohibition and the early 1970s; the 1920s and early
1930s saw an average of about 120 officers killed
feloniously each year, whereas about 150 officers
were murdered each year in the early 1970s.
Between these two peaks, fatal assaults on officers
dropped considerably, reaching a low point during
World War II, then fluctuating until the early 1960s,
when the numbers began to rise at a precipitous
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rate, topping out at more than 160 officers
murdered in 1973.

The number of officers murdered dropped quite
markedly during the rest of the 1970s and through
the 1980s, as did nonfatal attacks on officers. This
general downward trend in the number of officers
killed and assaulted continued into the 1990s, with
FBI data indicating there were more than 15,000
fewer assaults on officers (55,971 vs. 71,794) and
24 fewer officers murdered (42 vs. 66) in 1999 as
compared to 1990. It is important to note that this
trend was not continuous throughout the decade,
however, but rather was marked by several peaks
and valleys. Moreover, the downward trend
observed in the 1990s did not continue into the cur-
rent decade, as the number of officers assaulted in
2001 was more than 1,500 higher than 1999, and
the number of officers murdered jumped by 28
(exclusive of the September 11th attacks).

Although there has been considerable variability
in the number of officers killed and assaulted over
the years, other aspects of attacks on officers have
been remarkably consistent. Regarding fatal attacks,
for example, the vast majority of officers slain in
each of the past 15 years died from gunshots—more
than four out of five. And FBI figures indicate that
about 75% of officers murdered by firearms each
year were shot with handguns. Some experts main-
tain that these numbers would be higher if it were
not for the increasing use of body armor. Clearly,
firearms, and handguns in particular, pose the
greatest fatal threat to police officers year in and
year out.

In terms of nonfatal assaults, firearms have
played a substantially different role over the years.
Guns were used in just under 4% of the 60,000 or
so assaults that occurred each year in the decade
ending in 2001. Suspects used knives in about 2%
of the attacks, some other sort of weapon approxi-
mately 12% of the time, and were unarmed in the
remaining 82% of the assaults reported to the FBI.

Attacks on officers are not evenly distributed
around the clock. The most dangerous time for offi-
cers was between midnight and 2 a.m., when 16%
of the assaults that took place in the decade ending
in 2001 occurred. Other notably risky blocks

of time included the hours between 10 p.m. and
midnight (15%), 8 p.m. to 10 p.m. (14%), and
6 p.m. to 8 p.m. (11%). The safest times for officers
were 6 am. to 8 am., and 8 a.m. to 10 a.m., when
2% and 3% of assaults occurred, respectively.

There are also notable differences in assaults
based on where officers work when attacked. In
2001, for example, officers who worked for big-city
police departments (those serving populations of
250,000 or more) had an almost 1 in 5 chance of
being attacked, as 17.9 of every 100 officers were
assaulted. These officers were only slightly more
likely to be assaulted than were their peers working
in cities with populations of 100,000 to 249,999,
who were attacked at a rate of 17.7 per 100 officers.
As the size of the jurisdictions for which officers
work decreases from that point, the risk of assault
drops notably, so that police working in small towns
(those with populations of fewer than 10,000) were
attacked at a rate of 7.4 per 100 officers. Finally,
law enforcement personnel who serve rural coun-
ties are least likely to be assaulted, at a rate of just
5.3 per 100 officers.

The level of danger officers face also varies
across regions of the nation; more officers are killed
in the South than in any other place. According to
FBI statistics for the years 1992-2001, for example,
nearly half (47.5%) of the almost 600 officers
murdered during that decade worked for southern
police agencies (22.5% were slain in the West,
18.9% in the Midwest, and 11.1% in the Northeast).
It is important to note that the disproportionate
number of officers killed in the South holds even
when one factors in population size and the number
of police officers employed.

Although officers are liable to be attacked at any
time and in any place, the data clearly show that
some times and places are more dangerous for the
police. What is unclear is what the future holds for
the rate at which officers are killed and assaulted.
The peak years of fatal violence during Prohibition
and the early 1970s were times of considerable
social upheaval, for example, and we may be head-
ing that way again. The police are on the front lines
of the current domestic threat posed by foreign terror
and are thus likely to find themselves increasingly
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in harm’s way. In the current century, then, police
work may well be more dangerous than it has been
for quite some time.

Robert J. Kaminski and David A. Klinger
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@& ASSET FORFEITURE, STATE

Each state and territory in the United States has its
own forfeiture statute. Hundreds of statutes exist
that are linked to a variety of state crimes, including
drug offenses. Generally, state statutes apply lan-
guage and procedures modeled after the provisions
of federal forfeiture laws. As with federal forfeiture,
state statutes define the conduct giving rise to
forfeiture and a state officer’s authority to seize
property. Similarly, many state statutes provide for
judicial, administrative, and summary forfeiture.

Most states provide for judicial in rem or in per-
sonam proceedings, which are applied to civil and
criminal forfeitures, respectively. Civil forfeitures
proceed as in rem actions. In rem is a legal pro-
ceeding against an asset in which the state forfeits
all right, title, and interest in that asset. Criminal
forfeitures are in personam proceedings against the
asset’s owner for the purpose of obligating that
owner to forfeit the owner’s interest in the property
to the government.

Administrative forfeiture applies to specified
property valued below a statutory threshold. Admin-
istrative forfeitures are also in rem actions that
provide authority to a seizing agency to forfeit a prop-
erty without judicial involvement. In administrative

forfeitures, the state needs only to provide notice of
the seizure to potential innocent claimants. If no
one files a claim within a specified time, the prop-
erty is forfeited, through default, without invoking a
judicial proceeding against the property. On the
other hand, if a claimant files a claim to the prop-
erty, the case proceeds judicially and a judge deter-
mines whether the asset will be forfeited.

Forfeiture at both the state and federal levels
occurs under two theoretical precepts. The first,
facilitation theory, allows for the forfeiture of prop-
erty involved in the manufacture, delivery, and sale
of controlled substances. It can include automo-
biles, boats, or airplanes used to transport drugs, as
well as real estate used to store drugs or as the loca-
tion where drugs are trafficked. Under proceeds
theory, property that represents the profit of certain
unlawful activities can be seized by the govern-
ment. This theory is most applicable for money
laundering and other financial crimes, such as rack-
eteering and fraud. Property that is subject to
forfeiture under this legal theory includes bank
accounts, financial instruments (e.g., stocks), real
estate, jewelry, cash, electronic equipment, vehicles,
and so on.

Some assets are illegal altogether. Examples
include Schedule I and Schedule II drugs. In such
cases, the state may seize the property under sum-
mary forfeiture proceedings. The state need not pro-
vide notice of the seizure to potential claimants
because no legal possessory interest exists for the
property.

Many small law enforcement agencies do not
have forfeiture programs because of a lack of start-
up funds and other resources (e.g., storage facilities,
appraisers, real property managers, financial inves-
tigation expertise). Other jurisdictions maintain
minimal forfeiture activity. For such jurisdictions,
federal agencies can provide the catalyst for asset
forfeiture proceedings.

In 1982, to encourage states that had not yet
passed laws regarding forfeiting the profits of drug
trafficking, the Drug Enforcement Administration
developed a Model Forfeiture of Drug Profits Act
that suggested that states allocate revenue generated
through seizure and forfeiture to drug enforcement.
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However, even though all states were seizing illicit
substances during routine narcotics operations, few
were following the federal example of seizing drug
profits. For these state and local agencies, Congress
provided an equitable sharing provision in the
Comprehensive Crime Control Act of 1984. This
provision allowed federal agencies to divide the
proceeds derived from civil forfeitures with all par-
ticipating law enforcement agencies. The provision
was further designed to encourage future coopera-
tion between state and local agencies and the
federal agencies that processed the forfeitures.
Equitable sharing results when the federal agency
agrees to process a seizure under federal forfeiture
laws and remits proceeds back to the participating
state or local agency.

Today, state and local agencies can participate
with agencies in either the Department of Justice
or Department of Treasury, through joint investiga-
tions, that lead to the forfeiture of property to be
shared. State and local agencies may provide intel-
ligence or directly participate in the investigation
leading to the seizure. The amount shared with the
state and local agencies depends upon the degree of
state and local investigatory participation.

Before 1990, properties valued at more than
$100,000 had to be forfeited judicially. This forfei-
ture requirement changed in August 1990 when
President George H.W. Bush signed a law authoriz-
ing the administrative forfeiture of hauling con-
veyances and financial instruments without regard
to value, as well as property other than real estate,
up to a value of $500,000. All real estate must be
forfeited judicially, regardless of value.

State and local law enforcement agencies can
receive equitable sharing revenues through one other
means. These agencies may request that a federal
agency “adopt” the property that the state or local
agency has already seized through its own efforts.
Such adoptions are authorized when the behavior
giving rise to the seizure is in violation of a federal
law and the federal law provides for forfeiture. The
proceeds derived, either from the direct forfeiture (as
in currency) or forfeiture and sale of the forfeited
asset (as in real estate, vehicles, jewelry, etc.), are
then equitably shared with the state and local agencies.

In these cases, the federal agencies that adopt seizures
are entitled to 20% of the proceeds for administrative
fees.

As in state forfeitures, the adopting federal
agency may forfeit the property through one of two
means. The first is through the administrative for-
feiture process. In order to forfeit an asset adminis-
tratively, the federal investigative agency is required
to advertise the forfeiture for a specified amount
of time in order to provide potential claimants the
opportunity to respond to the seizure. The adopting
agency also makes the final decision regarding
whether or not an asset is forfeited.

On the other hand, as mentioned previously, judi-
cial forfeiture is required for any property valued in
excess of $500,000, real estate, and when an inno-
cent owner claim has been filed. Unless a claim is
filed, monetary instruments and hauling con-
veyances may be forfeited administratively, regard-
less of value.

The equitable sharing or adoption process begins
with the state or local agency’s submission of a
formal written request to the field office of the
pertinent federal agency. According to federal guide-
lines, property that is equitably shared should be
used for training, purchasing equipment, and pro-
viding community policing efforts that result in
further seizures. However, asset forfeiture is not
without its critics.

In recent years, several states, such as Colorado,
Utah, New Mexico, and Washington, have restricted,
at one time or another, law enforcement’s ability to
seize assets under state forfeiture law. Those who
support restricting asset forfeiture believe that it
adds an uncomfortable profit incentive for police
and that it amounts to double jeopardy. In some
localities, legislation has been enacted that allows
police to seize assets under civil forfeiture only
when a conviction is first gained, or narrows the
range of property subject to seizure, such as that
which is intrinsically harmful to the public (e.g.,
child pornography or illicit drugs). Other laws
enacted affect how forfeited proceeds are appropri-
ated, which in turn may affect the adoptive seizures.
In Utah, for example, law enforcement agencies
must turn over forfeited funds to the state treasury,
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which ultimately diverts the proceeds to state
schools. When asset funds went down as a result of
this restriction, so did the amount of resources ded-
icated to antidrug police activities. Legislation was
then introduced that would once again allow police
agencies to keep forfeiture funds.

Paula Gormley

See also Drug Enforcement
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@@ AUXILIARY/
RESERVE/PART-TIME POLICE

The establishment of full-time police forces has not
abated the need for supplemental personnel. Most
local and state police agencies in America recruit
and train civilian employees. In addition, since the
end of World War I, the use of unpaid volunteers in
sworn or nonsworn capacities has become standard
practice in many police departments. The titles of
such volunteers have varied over the 20th century,
but by the second half of the century, there emerged
two distinctive categories for unpaid or low-paid
volunteers: auxiliary and reserve. The titles reserve
deputy sheriff, reserve posse member, and reserve
officer are more common throughout the western
and southern regions of the United States, whereas
the designation auxiliary police officer appears

to be in common usage in the eastern regions,
especially the Northeast. Irrespective of the specific
title in use, there are units in every state. However,
three states lead the nation with respect to the total
number of such volunteer police officers: Ohio,
Florida, and California. Over the years, training for
these volunteers has vastly improved, and complete
background investigations are conducted for candi-
dates. For example, all new California reserve
police officers are required to attend a basic police
academy, as mandated by the California State
Commission on Peace Officer Standards and
Training (POST). The training requirement is the
same academy program required of all regular full-
time officers.

Part-time police officers are typically employed
in small departments to supplement the work of
regular full-time police officers in order to limit
expenditures. In addition, there may be a special
need for such personnel during special events or a
long tourist season. An hourly salary is paid, but
there are few other benefits. In some agencies, prior
service as a reserve police officer may be required
for this assignment. This is required mainly for
financial reasons because reserves will have
attended a basic police officer academy and have
had time to develop a record for dependability and
honesty. Significantly, the part-time police officer
candidate will have paid for his or her own training.

The recruitment of large numbers of auxiliary
police was led by federal and state civilian defense
initiatives during World War II and the Korean War,
when the shortage of males at the homefront helped
to deplete the ranks of the regular police. For
several decades following World War II, auxiliaries
generally received less training than reserves and
were given assignments that involve ‘“observation
and reporting.” This has been the case in New York
City since 1951. On the other hand, reserves
have been provided more extensive training and are
given a wider range of duties that may include
working crime scenes and assisting with drug and
traffic accident investigations. Unlike some auxil-
iary police units, reserves are typically armed.
Furthermore, in agencies that meet Commission on
Accreditation for Law Enforcement Agencies
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(CALEA) standards, sworn volunteer police officers
must receive the same training as regular police
officers.

In 1973, the first recommended standards for
reserve officers appeared in the Report on Police
presented by the National Advisory Commission
on Criminal Justice Standards and Goals. The
Commission recommended that every state imme-
diately establish minimum standards for reserve
officer training and selection. In particular, it urged
that reserve training programs meet or exceed state
standards that regulate the training of regular, part-
time, or reserve officers. Significantly, standards
for auxiliaries were omitted. But the fact remains
that in some jurisdictions, auxiliary police officers
may still be used in the same manner as reserves.
Presently, however, progress appears to be in the
direction of both auxiliaries and reserves achieving
sworn status and training parity with regular
police, thus making the two titles equivalent. An
example of this trend has occurred in Virginia. The
Virginia State Code 15.2-1731 provides for the use
of auxiliary officers. The City of Williamsburg has
declared that the term auxiliary is synonymous
with reserve for compliance with CALEA stan-
dards. The use of these terms is often seen in many
localities where the names changed back and forth
over time.

One of the earliest and largest reserve police pro-
grams was established in February 1918 when 600
commissioned officers of the “Citizens Home
Defense League of the City of New York” voted to
change its name to “Police Reserves of the City of
New York.” At the height of the reserves’ activities,
there were 14,000 members. Old photographs
depict units wearing olive drab-colored uniforms
and campaign hats in the style of army soldiers of
that era. There were machine gun, rifle, motor boat,
women’s, and aviation units and divisions. Numerous
auxiliary/reserve units were developed during
World War II and the cold war that followed.

The duties of these individuals vary from place to
place. For example, several Southern California law
enforcement agencies have also developed success-
ful technical reserve programs in order to tap the
technical expertise of citizens. The Los Angeles

County Sheriff’s Department uses technical reserves
in its Motion Picture Unit. In 1993, the unit was
composed of more than 100 members from the
community’s television and film industries. The
unit has produced training films and has filmed spe-
cial events. Because of the nature of this work, such
volunteers are not sworn officers and do not carry
firearms. The West Des Moines Police Reserve Unit
performs general support for the police department,
and it offers participants an excellent opportunity to
learn about policing. The reserves conduct surveil-
lance, serve as a second officer in a two-officer
patrol unit, assist with criminal investigations, and
provide additional help at community events. In
River Grove, Illinois, 11 part-time and 30 auxiliary
officers help patrol the community, transport pris-
oners, and fill in on holidays and during village
festivals and parades. They use their own funds to
purchase equipment and must attend extensive
training sessions. Hundreds of such organizations
exist, many of which maintain Web sites.

As a result of the September 11, 2001, attacks,
President Bush called upon Americans in 2002 to
get directly involved in homeland defense by vol-
unteering to help with local first-responder organi-
zations, such as fire, police, and rescue units. At the
time, he established a new Citizen Corps to encour-
age participation. This renewed attention may have
come just in time for many of the nation’s auxiliary
and police reserve programs. For example, in 1995,
there were nearly 10,000 reserve officers in
California, but by 2000, that number had dropped to
about 6,500. According to Frank Decker, a law
enforcement consultant for the California POST,
“People don’t have as much time as they used to.
You have both husband and wife working and
trying to take care of the family.”

Martin Alan Greenberg

See also Volunteers
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@ BALLISTICS

Ballistics is the area of forensic science that deals
with the study of firearms, ammunition, and bullet
trajectory (flight path). Firearms include handguns
(revolvers or semiautomatics), rifles, and shotguns.
Much of ballistics involves what happens when a
weapon is fired. Pulling the trigger of a firearm
causes its firing pin to strike the primer that is
located at the base of the cartridge. The ignition of
the primer detonates gunpowder within the cartridge,
resulting in its conversion into a gas. The rapid
increase in pressure within the cartridge causes the
bullet to simultaneously expand and be propelled
through the barrel of the gun.

The barrel of a firearm is manufactured with heli-
cal grooves carved into its inner surface. As a result,
most of the barrel contains lands and grooves.
Lands refer to the high points of the inner surface
between adjacent grooves. The spiraled grooves
cause the bullet to rotate laterally as it is propelled
through the barrel. The imparted spin of the bullet
helps provide stability and prevent wobbling or
tumbling as it traverses through the air with mini-
mal loss of velocity and without changing direction
along its trajectory. Twist refers to the length of the
barrel per revolution. Twist can be left- or right-
handed, and the barrel may be tooled with different
numbers of grooves. The caliber of a gun and its

ammunition refers to the internal diameter of the
barrel. It is usually expressed in fractions of an inch
(e.g., 0.38-caliber) or in millimeters (e.g., 9 mm).
At times, the examiner may not be able to charac-
terize a bullet that has become severely deformed as
a result of having struck a hard object. Instead, the
bullet can be weighed. The number of grains can be
used to determine its caliber (1.0 grain = 1/7000 of
a pound). All of the above factors are called class
characteristics and are used to describe the barrel
and bullets fired from a firearm. A barrel with six
right-handed grooves would create a bullet with six
striations with a right-handed twist.

It should be no surprise that a bullet in flight does
not travel in a straight line. The bullet must obey
the laws of physics. In addition to the forces pro-
pelling the bullet forward, the force of gravity simul-
taneously pulls the bullet downward. The bullet’s
velocity (measured in feet per second, or feet/sec)
is affected by a number of factors, including the
frictional forces caused by the air. Some bullets,
because of their shape and design, are more aerody-
namic and will have less drag than a blunt-nosed or
irregularly shaped bullet. A bullet’s velocity depends
in part on the amount of drag present. A bullet that
has a larger mass and is more aerodynamically
designed will travel faster than one with smaller
mass and/or an irregular shape. Wind can also
have an effect on a bullet’s trajectory by causing the
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bullet to drift. The ballistic coefficient is a number
that reflects a bullet’s length, diameter, and shape
and indicates its ability to overcome air resistance.
A ballistic coefficient of 1.0 indicates that this bul-
let will retain its velocity and energy, and exhibit a
relatively flat trajectory, which is an ideal charac-
teristic when the target is at a relatively far distance.
Most bullets have coefficients between 0.7 and 1.0.
The shape of the bullet can affect not only its max-
imum speed, but also its penetrating power and
degree of destruction of the target.

Muzzle velocity is the velocity of the bullet in
feet/sec measured at 157 from the muzzle. The
kinetic energy of a bullet in flight is the amount of
work done by this bullet over a given distance and
is expressed in foot-pounds in the English system.
It is calculated as the mass of the projectile in grains
times the square of the velocity (feet/sec)® divided
by 450,400. Magnum refers to a cartridge that pro-
duces higher energy than what is expected for its
bore size.

The firearms examiner is often asked to deter-
mine if a bullet was fired from a particular weapon
or if two bullets match in their microscopic charac-
teristics and therefore were fired from the same
gun. As the bullet is propelled through the barrel in
an expanded state, markings are created on the lead
or its copper jacket as its surface is pressed against
the spiraled grooves within the barrel. These stria-
tions are created as a direct result of the bullet mov-
ing across the lands and grooves of the barrel.
Microscopic imperfections (nicks, scratches, and
scrapes) in the barrel created by machining of the
steel barrel in the process of forming the grooves
will also result in unique impressions on the surface
of the bullet. These striations are considered to be
individualizing characteristics. In fact, two guns
manufactured consecutively on an assembly line can
be differentiated from one another by the minute
imperfections present in the grooves.

The firearms examiner can learn a great deal from
observation of the cartridge casing. Pulling the trigger
of a gun or rifle causes the firing pin to hit the primer
at the base of the shell casing, leaving an impression
on either the rim or the center of the base depending
on the type of firearm and ammunition (rimfire or
centerfire). The firing pin impression—breechface

marks formed when the casing is propelled backward,
striking the breechface of the gun—extraction, ejec-
tion, and chamber marks are all helpful in match-
ing bullets and in identifying a particular firearm.
These markings on the bullet and shell casing can
help to determine if a particular gun was used to
fire this ammunition. Bullets and shell casings can
be compared using a compound comparison micro-
scope. The examiner can reach one of three possi-
ble conclusions: identification (two bullets match,
two shell casings match, a bullet or shell casing
matches the weapon); exclusion (nonmatch); or
undetermined.

Handgun and rifle ammunition is referred to as a
cartridge or a round and consists of four parts: the
casing, primer, powder, and projectile or bullet. The
bullet can be molded lead alone or lead combined
with a metal jacket. Bullets can be manufactured in
the form of full metal jacket (jacketed lead does not
expand and penetrates more easily and deeply than
simple lead); jacketed hollow point (exposed lead at
the tip of the bullet will expand down to the depth
of the cavity and can mushroom or break up like
shrapnel); semijacketed hollow point (has more
exposed lead than the latter); full metal cone (lead
core is enclosed in a copper jacket that has a cone
shape and a flat point); soft point (exposed lead that
expands when target is struck); wadcutter (solid
lead with flat nose, used for target shooting); lead
semiwadcutter (solid lead with semipointed nose
and sharp shoulder); and round-nosed lead (solid
lead with rounded face).

Bullets designed for rifles may have a full metal
jacket (heavy copper jacket—Ilittle or no expansion,
good penetration); or a full metal jacket with a boat
tail (designed with a tapered base to reduce drag).
The bullets may be hollow point with a boat tail
(HPBT—hollow point with aerodynamic design), or
soft point (exposed lead tip—expands upon hit-
ting target). AP ammunition refers to armor-piercing
rounds.

Shotgun ammunition includes shot, buckshot, and
slugs. Shot particles come in sizes ranging from 0.22
inches (5.59 mm) to 0.08 inches (2.03 mm). Buckshot
particles range in diameter from 0.36 inches (9.14
mm—No. 000) to 0.24 inches (6.10 mm—No. 4).
They are also designated by numbers in a range
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including No. 000, 00, 0, 1, 2, 3, and 4 (largest to
smallest). Slugs can be either rifled or nonrifled.

The firearms examiner may be asked to deter-
mine if a particular person fired a gun, the location
from which the gun was fired, or the distance
between muzzle and target. Analysis of the pattern
of gunshot residue (GSR) on the target can some-
times help establish the distance. GSR pattern
analysis is especially helpful when the muzzle of
the gun was less than 18 inches from the target. The
shorter the distance, the denser the distribution of
particles within the pattern and the smaller the over-
all size of the pattern. When the distance exceeds
2 feet, there may be no GSR on the target, or there
may be so little that a pattern cannot be discerned.

Gunshot residue (GSR) can be found on anything
in the vicinity of a gun when it has been fired, espe-
cially the muzzle and ejection port. GSR is pro-
duced primarily from the primer components of
most cartridges. The most common technique for
collection of GSR from clothing or skin is the tape
lift method. The particles of GSR can be analyzed
using scanning electron microscopy to examine size
(0.5-200 microns) and morphology (usually spher-
ical), and an elemental detection method such as
energy dispersive X-ray microanalysis (EDX). GSR
particles contain relatively large amounts of bar-
ium, antimony, and lead and may also contain alu-
minum and copper. Because GSR can be found in a
pattern, it is important not only to identify the char-
acteristic particles, but also to determine the distri-
bution that they form. The pattern is influenced by
firearm characteristics such as barrel length, caliber,
and type of ammunition.

Black gunpowder, which is unstable, has been
replaced by smokeless powder as the preferred pro-
pellant. The former leaves a great deal of residue in
the gun barrel, unlike the latter. Single-base smoke-
less gun powder contains nitrocellulose and up to
23 organic compounds, most of which contain
nitrate or nitrogen. Double-base powder contains
nitrocellulose and nitroglycerine. Triple-base pow-
der contains nitroguanidine in addition to nitrocel-
lulose and nitroglycerine. Although methods exist
to determine the presence of nitrates in a questioned
GSR sample, interpretation is made more difficult
by the ubiquity of nitrates in the environment. The

Walker test, developed in the 1940s, chemically
detects the presence of nitrites. The modified Griess
test detects nitrites and can also be used to deter-
mine distance from muzzle to target by examining
the pattern of nitrite on the item. In this test, a pho-
tographic paper is exposed to a hypo solution so
that it is no longer sensitive to light. It is then
treated with a mixture of sulfanilic acid in distilled
water and alphanaphthol in methanol. The treated
photographic paper is now placed adjacent to an
item of clothing (or other substrate) suspected of
bearing the GSR. The back of the item is then steam
ironed with a dilute acetic acid solution in the iron
rather than water. The vaporized acetic acid pene-
trates the item and causes a reaction between the
nitrite on the item and the chemicals on the photo-
graphic paper, resulting in the appearance of orange
specks on the paper. Sodium rhodizonate can be
used to test for the presence of lead on the item. The
item is sprayed with a solution of sodium rhodi-
zonate prepared in distilled water. The item appears
yellow to orange in color. After a buffer solution is
sprayed on the item, the background color disap-
pears, and any lead turns bright pink. The area
is now treated with dilute hydrochloric acid, HCI,
and the pink color becomes blue, confirming the
presence of lead.

A procedure has been developed to determine if
an individual has held a gun in his or her hand.
Pyridyldiphenyl triazine can be sprayed on the palm
of the hand to reveal impressions made by metallic
parts of the weapon. The pattern appears as magenta-
colored marks on the palm.

Once the bullet hits its target, it can either rico-
chet or penetrate. When the target is human, the
pathologist determines the entry and exit wound,
if it exists; the distance the victim was from the
muzzle (contact, intermediate [up to 2 feet], or dis-
tant); the course of the bullet; and damage produced
from the point of entry to the point of exit (or its
location in situ). Visually, one may see soot or stip-
pling (small specks of gunshot residue) and bullet
wipe at the entrance site. Bullet wipe appears as a
ring containing substances such as lead, carbon,
dirt, and lubricants that are transferred from the bul-
let as it penetrates the target. To verify the muzzle-
to-target distance, the same gun should be test fired
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at targets placed at varying distances. GSR patterns
can then be compared.

Bullets and cartridge casings found at crime
scenes involving shootings with either handguns or
rifles are now computerized and added to a federal
database operated by the FBI and the Bureau
of Alcohol, Tobacco and Firearms (ATF). This data-
base is known as the National Integrated Ballistics
Information Network (NIBIN). NIBIN combines
the FBI’'s Drugfire database with the ATF’s
Integrated Ballistics Information System (IBIS)
database, both of which were introduced in 1993.
Currently, hundreds of thousands of digitized
images of bullets and shell casings are currently in
this database and accessible to ballistics labs
throughout the United States. This national database
is especially useful when crimes are committed in
different jurisdictions or across state lines. If the
computer indicates a hit, individual examiners can
review the findings and draw their own conclusions.
The examiner can also use firearm reference soft-
ware that can provide many characteristics (manu-
facturer, make, model name, caliber, ammunition
capacity, etc.), including images of more than 2,000
firearms.

Lawrence Kobilinsky

See also Forensic Science, Weapons
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2@ BODY ARMOR

Deputy Sheriff Isaac Smith, the first law enforce-
ment officer to lose his life in the line of duty, was
fatally shot in 1792. Yet it was not until April 2,

1931, that one of the first demonstrations of ballistic
wear for the personal protection of law enforcement
personnel was documented by Washington, D.C.’s
Evening Star. Unfortunately, most ballistic-resistant
designs of the time were neither effective nor
practical for everyday police use.

Due to the dramatic rise in officer fatalities from
handguns during the 1960s, the National Institute of
Law Enforcement and Criminal Justice, predecessor
of the National Institute of Justice (N1J), instituted a
program to create lightweight body armor for police
personnel. In the 1970s, government researchers
Lester Shubin and Nicholas Montanarelli tested
DuPont’s new Kevlar® plastic fabric (invented to
replace steel belting in radial tires) for its ballistic
resistance potential. Kevlar® proved successful in
repelling bullets and quickly became incorporated
into an Army prototype developed in 1973.

Fabricated from seven layers of fabric, the
Kevlar® vest was designed to protect police officers
against bullet penetration and blunt trauma injuries
incurred from their most common threats, the .38
special and .22 long rifle. In 1975, the vest suc-
ceeded in an extensive field test to assess its effec-
tiveness and wearability by not interfering with
professional duties, physical movement, or personal
comfort. Moreover, it saved 18 officers’ lives and
ensured a 95% chance of survival if shot with a .38
caliber bullet at 800 feet/sec velocity.

Today, there are two major categories of body
armor: ballistic-resistant and stab- (or puncture-)
resistant. Stab-resistant armor is often worn by
members of the corrections community to meet the
unique knife threats these officers face on a daily
basis. Ballistic-resistant armor is further divided
into two main groups. Concealable soft body armor,
worn routinely as undergarments by law enforce-
ment officers in the line of duty, is designed for
protection against handgun bullets. Nonconcealable
or tactical body armor is generally a hard armor
outer garment worn by Special Weapons and
Tactics teams for protection against rifle and pistol
bullets. Although models differ in fabric, design,
features, construction, and assembly, ballistic-resis-
tant garments are generally constructed from multi-
ple layers of protective fabric in order to absorb and
disperse the energy from a bullet’s impact over the
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entire area of a vest to prevent penetration and
reduce the harmful effects of blunt trauma.

Ballistic-resistant body armor is commonly
referred to as “bulletproof.” However, neither con-
cealable nor nonconcealable armor is designed
to offer full protection against every caliber bullet
at all velocities and ranges. Moreover, because
most armor designs are vestlike in nature, much of
an officer’s body remains vulnerable to attack.
Fortuitously, ballistic armor has also demonstrated
nonballistic benefits in preventing serious, and
potentially fatal, injury from automobile accidents
and physical assault, and some protection against
knives.

The NI1J’s Ballistic Resistance of Personal Body
Armor serves as the national standard for police
professionals and industry manufacturers. It is
accepted worldwide for establishing minimum per-
formance requirements for personal body armor.
Originated by the Office of Law Enforcement
Standards of the National Institute of Standards and
Technology, and produced as part of the Law
Enforcement and Corrections Standards and Testing
Program, these standards are based on the labora-
tory testing and performance evaluation of repre-
sentative samples supplied by manufacturers.

After four revisions over 28 years, the current NIJ
Standard-0110.04 for ballistic armor was published
in September 2000. It delineates seven performance
levels demonstrated to protect against clearly out-
lined degrees of ballistic threat based on bullet com-
position, shape, caliber, mass, angle of incidence,
and impact velocity. Although these standards are
voluntary, most police units require officers to
wear NIJ-compliant armor. The National Law
Enforcement and Corrections Technology Center
(NLECTC) administers a compliance testing pro-
gram for personal ballistic products through inde-
pendent, N1J-accredited laboratories. Comprehensive
listings of compliant models are available online
through the NLECTC’s Justice Technology Informa-
tion Network.

Because of the complexity involved in select-
ing police protective wear, NII’s Selection and
Application Guide to Personal Body Armor assists
state and local agencies in matching departmental
threat levels to NIJ protection levels. The Selection

Guide includes discussions of climate, sidearms
and ammunition, and style and personal fit in order
to encourage the routine, full-time use of armor by
all on-duty law enforcement officers. Generalized
care and maintenance information is incorporated
along with a strong appeal for the institutionalized
practice of routine inspection of all departmental
armor. This point is fittingly illustrated by the
replacement of 1,000 defective vests in 2003 issued
to the NYPD because one officer noticed that his
vest lost resiliency when wrinkled. Departmental
and independent laboratory tests confirmed that the
vests were defective.

The FBI estimates that protected officers are
14 times more likely than nonprotected officers to
survive a firearms assault. Although the statistics
are convincing, the everyday wear rate for on-duty
officers is estimated to be as low as 42% and as high
as 72%. Moreover, no mandatory vest policy exists
across state or local lines, and many agencies nei-
ther supply nor finance protective armor for their
officers. In 2000, only 77% of local departments
supplied vests to their officers, only 56% required
all field officers to wear protective armor, and only
6% allocated a cash allowance toward the individual
purchase of police vests.

The federal government shares the goal of saving
officers’ lives by promoting the use of personal
body armor. The Bulletproof Vest Partnership Grant
Acts of 1998 and 2000 allow state, local, and tribal
law enforcement agencies to purchase NIJ-approved
armor for half the manufacturers’ price. Federal sur-
plus NIJ-compliant armor is donated to state and
local officers through the James Guelff and Chris
McCurley Body Armor Act of 2002. A growing
threat to the police community exists in the crimi-
nal use of ballistic protection. At least 28 states
currently possess statutes against the use of armor
during the commission of a crime. The federal gov-
ernment, through the Guelff and McCurley Body
Armor Act of 2002, provides legislative assistance
through enhanced sentencing and criminalizing
both the use of armor by violent felons and armor
trafficking across state lines.

Barbara Goldman Carrel

See also Assaults on Police, Ballistics
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@a BOMBS AND BOMB SQUADS

The history and development of bomb disposal
squads in the United States are scarred by injury,
death, and lawsuits. In fact, change or advancement
has usually been the unfortunate by-product of a
major injury or death. Currently, approximately 440
of these specialized units exist in the United States
(approximately 405 police department units and
35 fire department units) that are responsible for
the detection and rendering safe of Improvised
Explosive Devices (IEDs), hazardous materials, and
weapons of mass destruction. In total, approxi-
mately 2,300 certified bomb technicians in the
United States have graduated the elite Hazardous
Devices School (HDS) at the Redstone Arsenal,
Huntsville, Alabama, which has been administrated
by the Federal Bureau of Investigation since 1971.
Approximately 125 women have successfully
completed the HDS training, and approximately
42 females are active certified bomb technicians in
the United States. The majority of these bomb tech-
nicians perform other full-time police or fire duties
and are on-call for these specialized calls. These
technicians must maintain proficiency with the use
of x-ray equipment and interpretation, robot manip-
ulation (217 bomb squads have robots), bomb suit

use, water cannons or disrupters deployment,
explosive detection canine development and use,
and a variety of other detection and disruption tools.
Current intelligence information updates regarding
terrorist methods and devices are essential for the
successful deployment of a bomb squad response
team. The New York City Police Department Bomb
Squad, which is the oldest and largest bomb squad
in the United States, celebrated its 100th anniver-
sary in 2003 and is currently staffed with approxi-
mately 42 full-time bomb technicians.

Prior to 1971, responsibility for handling IEDs,
except in a few major metropolitan areas, was
given to the United States Armed Forces Explosive
Ordnance Disposal (EOD) units. Based on the
increase of radical and terrorist bombings in
the 1960s and 1970s, the federal government—in
the form of the Law Enforcement Assistance
Administration—and public safety agencies—in
the form of the International Association of Chiefs
of Police—entered into agreements to respond to
this urgent situation. The International Association
of Bomb Technicians and Investigators was
founded in 1973 with a charter mandate to maintain
and enhance the professionalism of bomb techni-
cians and bomb crime scene investigators.

Selection and training of U.S. bomb technicians
has evolved from an informal process of trial and
error at several municipal police agencies to a rig-
orous, professional, and national selection, training,
and certification program under the aegis of the
Federal Bureau of Investigation. Instruction sub-
jects include chemistry, electricity, electronics,
explosives, and terrorist methods and operations.
Graduates from HDS must survive a battery of
physical tests, written exams, and hands-on clinical
“real” problems, rendering safe IEDs both remotely
and with hand-entry techniques. These require-
ments, curriculum, and standards establish and
define these bomb technicians as a truly profes-
sional group that possesses both a unique argot and
a specialized professional practice.

The improvised explosive device or bomb is the
threat object that bomb response teams most often
confront. The most common IED in the United
States is a pipe bomb. Available data indicate
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that between 1973 and 1998, 43,776 actual and
attempted bombing incidents were reported in the
United States. The single highest reporting year was
1994, with 3,163 incidents. Between 1980 and
1999, there were 272 terrorist incidents, plus 55
suspected terrorist incidents and 130 terrorism inci-
dents that were prevented. Between 1981 and 2001,
there were 2,939 U.S. citizen casualties resulting
from international terrorism. What makes the IED
so dangerous is that it is unpredictable. As opposed
to military ordinance, which are manufactured to
meet government standards and for which detailed
information regarding descriptions and methods for
disarming is published in government texts, IEDs
are fabricated by unknown bombmakers whose
knowledge and skills can range from poor to
excellent or novice to expert. The IEDs may not
even perform in the manner the designer intended.
This makes the rendering safe of these devices by
the bomb disposal teams very dangerous and
requires investigative and assessment skills to
design a response plan that provides maximum
safety for both the general public and the bomb
technicians. Usually before the bomb technician
attempts a render-safe procedure, the area near the
IED is evacuated to a minimum of 1,000 feet. If
the bomb squad arrives after a bomb has exploded,
they are usually tasked with the postblast crime
scene investigation. This requires specially designed
techniques for searching for evidence at a bomb-
ing scene. Bomb technicians practice procedures
attempting to find the parts that remain after an
IED has functioned.

William F. McCarthy

See also Emergency Services Units
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@ BONDSMAN OR BAIL AGENT

Bail is the means by which the U.S. criminal justice
system permits the release of a defendant from cus-
tody while ensuring his appearance at all required
court proceedings. Bail (from the French bailler, to
deliver) is the legacy of Anglo-Saxon jurisprudence
wherein defendants were delivered to their sureties,
who gave security for their appearance. Current
practice allows a number of kinds of bail, the most
common of which are the following:

1. Deposit bail, usually 10% of the face amount of
the bond, deposited with the court, returnable to
the defendant upon making required appearances.

2. Own recognizance release, wherein the defendant
is released on his or her promise to appear, but
liable for the full amount of the bail should he or
she default in appearing.

3. Financially secured release through a commercial
surety, called a bondsman or bail agent. (The com-
mercial bond approach is by far the most effective,
as demonstrated in a Bureau of Statistics study that
compared commercial bonding with all other pre-
trial release methods in getting defendants to court.)

This entry focuses on the third method of bail
and the role of the bail agent. Bail bonds initially
were put up by people who pledged their own prop-
erty as security for the bond. They became known
as “property bondsmen.” This genre still exists in a
limited fashion in a few southern states, but it is
becoming a thing of the past because most states
prefer the uniformity of regulation and collection
certainties where corporate sureties are employed.
Hence, the following information will focus on the
bail agent, who is a professional retail bond writer
and who generally operates as an independent
contractor using a surety company’s credentials in
posting his or her client’s appearance bond.

When a person is arrested on probable cause
of having committed a criminal offense, he or
she is incarcerated and booked into a detention
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facility. Bail is determined by a preset bail schedule
or by a magistrate prior to arraignment. A bail agent
is contacted, and he or she arranges to post the
defendant’s bail, whereupon the defendant is
released. The bail agent charges the defendant a
premium (usually 10% of the bond) for assuming
the risk of the defendant’s not appearing. If the
defendant fails to appear, the court declares the
bond forfeited and the bail agent, usually after get-
ting an opportunity to recover the absconded defen-
dant, has to pay the forfeiture, which constitutes the
full amount of the bond. (In addition, most jurisdic-
tions permit revocation, which allows the agent to
return the defendant to custody before the court
date in order for the agent to avoid liability. This
may require the agent to return the premium to the
defendant.)

Bail is a straightforward procedure, but can be
complicated by a number of factors. Bail is both a
criminal and civil matter. The bond is an integral
part of a criminal case, but attempts to collect
breaches of the bond’s conditions are strictly civil in
nature. Furthermore, significant statutory variation,
involving bail forfeiture, exoneration, remission,
and fugitive recovery, vary from state to state, within
political subdivisions of states, and between federal
and state criminal justice systems. In addition, there
are a myriad of differences in local court rules, prac-
tices, forms, and procedures. Many states regulate
commercial bail through their departments of insur-
ance. A bail insurance company must qualify for
admission in each state under the same standards
as any other insurance company. Some states even
require a company to maintain funds on deposit with
the insurance department as a hedge against forfei-
tures. Other states leave administration of bail to
local sheriffs, courts, judges, or bail bond boards.

Most states regard bail as a form of insurance.
Hence, bail agents are licensed and regulated like
any other insurance producer, subject to certain
basic qualifications and prelicensing and continuing
education requirements. Most states also require bail
agents to be appointed by an admitted bail insurance
company. In addition, some states require that the
bail agent be certified by a bail insurance company
with a “qualified power of attorney,” the purpose of

which is to confer limited authority on the agent to
execute bonds (usually for a specified amount).

The relationship between the bail agent and the
surety, that is, the bail insurance company, is of a
contractual nature wherein the surety allows the
agent to use, for a fee, the surety’s financial stand-
ing and credit as security on bonds. In addition, the
contract also specifies that the agent is an indepen-
dent contractor whose customers and risks are his
or her own. The bonds he or she writes are his or her
own and not those of the surety. Furthermore, the
bail agent is bound to hold the surety harmless for
any loss, costs, or damages on bonds written.

If the defendant fails to appear, thus violating the
bail bond’s primary condition, the bond is declared
forfeited. The specific procedure whereby the bond
is forfeited and judgment entered against the bail
agent varies widely from jurisdiction to jurisdiction.
Many jurisdictions allow the agent time to appre-
hend and surrender the defendant before the forfei-
ture judgment has to be paid. Courts can also set
aside forfeiture judgments if there is good cause
why the defendant did not appear.

A bail agent is exonerated from liability on a bail
bond when it has been revoked or its conditions
have been met. In most cases, this takes place when
the defendant makes all required court appearances,
is convicted or acquitted, pleads guilty or nolo, or
the charges are dropped.

Bail agents perform an extraordinarily valuable
public service to law enforcement and accused
people alike. The Bail Clause of the Eighth
Amendment to the Constitution embodies the long-
standing Anglo-American tradition of favoring
pretrial release of accused people. This frees up
crowded jail space and permits defendants to par-
ticipate more fully in their own defense. Bail
agents, backed by the financial resources of surety
insurance companies, make possible the pretrial
release of in excess of 2 million defendants annu-
ally, at no expense to taxpayers, by providing assur-
ances to the state that the people charged with
crimes will appear as scheduled to answer charges.

Dennis Alan Bartlett

See also Bounty Hunters
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@ BOUNTY HUNTER

A person arrested on probable cause of having com-
mitted a crime is entitled to bail (except for a capital
crime) under the Eighth Amendment. If the person
charged, called a principal, is released from jail
through the services of a bail agent, he or she is
released from detention but is not “free”; only the
conditions of confinement have changed. The princi-
pal has paid the bail agent a premium for posting the
bond and assuming the risk of his or her not appear-
ing in court. The purpose of the bond is to ensure that
the principal appears in court to answer the charges
pending and, in the interim, to allow the principal to
resume the semblance of as normal a life as possible
and help in the preparation of his or her defense. In
terms of the obligation to appear, the principal is in
the custody of a bail agent, who has promised the
court that the principal will appear, or the bail agent
will have to forfeit the amount of the bond. Hence,
the bail agent has a financial incentive to see that his
or her charge appears in court at the proper time.

If the principal fails to make the court appear-
ance, unless there are mitigating circumstances, he
or she is declared a fugitive, a warrant is issued for
his or her arrest, and the bond is forfeited. In most
jurisdictions, the bail agent has an interval (called a
“time certain period” that varies widely from state to
state, for example, as much as 10 days to 10 years)
within which to return the absconded principal to
court before being required to pay the forfeiture.

Most bail agents operate established places of
business that hinder their dropping all other busi-
ness in order to pursue an absconder. Therefore, the

bail agent appoints and contracts with a person
qualified to pursue and arrest the absconded princi-
pal. The Supreme Court has long upheld the right of
the bail agent or his or her appointee to apprehend
the principal.

[The bail agent or bounty hunter] Whenever they
choose to do so may seize him [the fugitive] and
deliver him up in their discharge; and if that cannot be
done at once, they may imprison him until it can be
done. They may pursue him into another State; may
arrest him on the Sabbath; and, if necessary, may
break and enter his house for that purpose. The
seizure is not made by virtue of new process. None is
needed. It is likened to the rearrest by the sheriff of an
escaping prisoner. (Taylor v. Taintor, 1872)

Furthermore, the courts have made clear that this
authority can be delegated.

I see nothing, on general principles, against allowing
this power to be exercised by an agent or deputy; and
no case is to be found where the right has been
denied. . . . The law recognizes the act of an autho-
rized agent as equal to that of the principal [the bail
agent]. (Nicolls v. Ingersoll, 1810)

The person who pursues the fugitive on behalf of
the bail agent is called a bounty hunter or bail recov-
ery agent. Some states require that bounty hunters
be licensed, but others do not. Some states prohibit
bounty hunters. Statutes regulating a bail fugitive
recovery vary widely throughout the United States
(see www.americanbailcoalition.com and go to the
Compendium of Bounty Hunter Laws).

For the most part, bounty hunters work for bail
agents under contract on a case-by-case basis, get-
ting paid a percentage of the amount of the bond,
but only if they recover the absconder. Many defen-
dants miss a court date because of neglect or fright.
Most of these voluntarily return to court after noth-
ing more than a reminder. A large percentage of
missing absconders will be found at their homes or
jobs. Some will be found at the homes of friends.
Others, facing the consequences of a serious crime,
will try to run away to avoid settling up with the
criminal justice system. This is a difficult and
expensive choice because it is almost impossible to
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disappear without a trace in modern American
society.

Invariably, because the absconder finds it diffi-
cult to change his or her lifestyle, or to sever ties
with family, friends, and material possessions, he or
she will leave a trail that ultimately leads back to
him or her. In order to apprehend the fugitive, the
bounty hunter must first find him or her, a process
called skip tracing. Essentially, bounty hunting is
an intellectual exercise. With the exception of the
apprehension, most of the bounty hunter’s effort is
detective work dedicated to tracking down the miss-
ing principal. The bounty hunter’s most useful tools
are simple household appliances such as the tele-
phone and an Internet-linked computer. Furthermore,
a number of databases are easily accessible, such as
motor vehicle, traffic ticket, postal, property, court,
and police records, as well as fugitive files. After
locating the runaway, the bounty hunter must take
the fugitive into custody. This is the most dangerous
part of the bounty-hunting process, even though, in
most cases, no resistance is offered. The next step is
to take the fugitive back to jail. Once the fugitive is
back in police custody, the bond is exonerated and
the bail agent is free from the liability under the
bond. In spite of media sensationalism about
bounty hunter abuses, the reality is that there are
very few instances of ill treatment at the hands of
bounty hunters.

Bounty hunters are a part of the bail bond system
and perform an extraordinarily valuable public
service to law enforcement. Bounty hunters are cred-
ited with recovering approximately 35,000 fugitives
annually. Without their efforts, these fugitives would
either remain at large, or significant state and local
police resources would need to be diverted from other
law enforcement activities to secure their capture.
In short, the system works well, returning many
fugitives to custody at no cost to the government.

Dennis Alan Bartlett
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‘BROKEN WINDOWS”
OR INCIVILITIES THESIS

The term incivilities thesis refers to a family of
closely related, exploratory, problem-solving tech-
niques about the roles played by misdemeanors,
uncivil and rowdy behaviors, some delinquent acts,
and lack of property and facilities maintenance in
urban communities (Taylor, 1999, 2001). Over the
past quarter century, theorists and policymakers
have enlarged the scope and nature of these roles.
During this period of theoretical elaboration, advo-
cates of this perspective have suggested relevant
outcomes affected include individual and commu-
nity fear levels, and changes therein; community
crime rates, and changes in those rates; and whether
neighborhoods remain stable or enter or accelerate
a period of decline.

This entry describes this theoretical growth
process in brief; outlines shifting reasons behind its
popularity; summarizes some criticisms made of
these ideas; points to some ongoing areas of con-
ceptual confusion; and highlights relevant, empiri-
cal supporting evidence.

ORIGINS AND DEVELOPMENT

The seed sprouted in the mid-1970s. Urban civil
disorders of the 1960s had raised concerns about
citizens’ safety and law enforcement in major cities,
concerns reflected in the Kerner Commission report
(1968), and giving rise to the Crime Control Act
and the Law Enforcement Assistance Administra-
tion, a precursor of the current National Institute of
Justice. Results were coming in from the first series
of national victimization surveys. These interviews
also asked about fear of crime.

The surveys showed that the number of those
fearful of crime far outstripped the number of crime
victims. Those reporting higher fear levels lived in
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cities. When broken down demographically by
gender and some simple age categories, researchers
learned that those most fearful (elderly women)
were least likely to be victimized, whereas those
least fearful (young males) were most likely to be
victimized.

James Q. Wilson, a political scientist and policy
scholar, suggested in 1975 that people were afraid
of disorder, not just crime. He argued that disorders,
which were much more ubiquitous than crime, were
what caused high fear levels. Thus, the kernel of the
thesis emerged.

Other researchers over the next 5 years elabo-
rated the idea. “Fear of crime” was more than “fear”
of “crime” (Garofalo & Laub, 1978). It was not just
that urban residents in some areas were surrounded
with disorder; such conditions implied that public
officials or agencies could not or would not bother
to fix things (Hunter, 1978).

Initial discussions of disorder included both
physical features of the neighborhood and features
of street life. The list of relevant features is poten-
tially quite lengthy and, as will be noted later,
dependent upon who is making the list. Nonetheless,
relevant physical features typically included aban-
doned houses; vacant lots, especially if they were
weedy and/or trash-filled; abandoned, burned-out,
or stripped cars; shuttered stores; properties or yards
inadequately maintained; houses in poor structural
condition; litter; graffiti; and streets, sidewalks, or
streetlights in need of repair. Later, following the
“crack invasion” of the mid to late 1980s, discarded
crack vials or syringes were added to the list. Also
added after the crack invasion were relevant behav-
iors by groups of rowdy and lewd unsupervised
teens, “hey honey” hassles, public drinking or drunk-
enness, public drug sales or drug use, and neighbors
fighting or arguing on the streets. With increased
homelessness in the 1980s, problems such as public
urination, panhandling, or just the presence of the
homeless appeared on the list.

In 1982, James Q. Wilson teamed with noted
police researcher George Kelling to produce the
next iteration of the thesis: the “broken windows”
hypothesis. They social-psychologized the thesis,
made it longitudinal, and focused on seemingly

banal and trivial physical features of locale. Most
importantly, they also offered the police a role in
disrupting disorder’s disastrous consequences
(Wilson & Kelling, 1982).

The dynamic they suggested went as follows.
Unattended signs of physical disrepair, such as the
proverbial broken window, encouraged local teens
and preteens to further acts of mischief. (This
notion has some support from a well-known field
demonstration—not really an experiment—from
the late 1960s.) Emboldened local miscreants will
scare away the “eyes on the street,” the street “reg-
ulars” such as stay-at-home moms or senior citizens
who hang out and keep an eye on the street (Jacobs,
1968). Once the “eyes” retreat, the local miscreants
are further emboldened, and, perhaps more impor-
tantly, potential offenders from outside the area see
what has happened and now move into the locale,
setting off a serious wave of street crimes such as
purse snatches and stickups.

Foot-patrolling officers, the authors suggested,
could and should play a role in short-circuiting this
spiral of decline. They could do so by engaging in
order-maintenance policing, also called problem-ori-
ented policing, problem-solving policing, or commu-
nity policing. Officers would take care of these
matters before they became a trend and before they
resulted in more serious criminal elements moving
into the area. So, officers might badger a lazy land-
lord to fix his or her property, roust rowdy teens from
corners, push panhandlers away from busy transit
stops, or contact a city agency to get a trash-filled lot
cleaned out and fenced or an abandoned car towed.

To their credit, and often overlooked, Wilson and
Kelling addressed two particularly thorny issues in
their initial exposition: where and whose. In which
neighborhood or street block should such a strategy
be employed? They thought such initiatives were
applied most effectively in “teetering” neighbor-
hoods—those places where a slide into decline
seems to have started or appears about to start. Left
unaddressed, unless you presume that police or
some other city agencies know where these locales
are exactly, is the question of how to identify such
locales, and feed this information on a regular basis
to police patrol planners.
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On the question of whose order is to be
maintained, and whose disorder is to be suppressed,
the authors recognized that these orders might vary
from neighborhood to neighborhood. So, what
police might be encouraged to aggressively patrol
against in one neighborhood, those same officers
might tolerate in the community next door. The
authors worried about such discrepancies. They
also admitted that officers would need to contact
different key actors in a neighborhood and learn
about causes of concern that might differ. What a
corner store owner sees as a problem might not be
a problem for other residents on a block. Although
the authors failed to resolve these concerns, they
thoughtfully surfaced them.

The next version arrived in capsule form in
1986, and in elaborated form in 1990. Skogan
completely ecologized the thesis (Skogan, 1986,
1990). Whereas Wilson and Kelling concentrated
on the street block level, essentially small-group
dynamics, Skogan suggested that the processes
enveloped entire communities in urban locations.
He devoted additional attention to the process of
neighborhood decline, suggesting that disorders
could make independent contributions to neigh-
borhood decline. He further specified relevant
indicators of decline, such as businesses less will-
ing to move in, stable residents more willing to
move out, and declines in house market values. He
reanalyzed cross-sectional data from several cities
to support his points.

The last elaboration arrived in 1996, wherein
Kelling and Coles blamed the move away from
order-maintenance policing to changes taking place
in the 1960s and 1970s in the courts (Kelling &
Coles, 1996). They argued that around that time,
given growing concerns about civil rights violations
and excessive uses of police force, courts became
increasingly skeptical about slapping serious sen-
tences or fines on such minor offenders. According
to the authors, the courts became increasingly con-
cerned that such discretionary police responses were
motivated by concerns other than order mainte-
nance. At the same time, officers grew increasingly
wary of civil suits in such cases. Left unmentioned
in their discussion are the roles played by prison

and jail overcrowding in driving such changes in
sentencing practices.

WHY SO ATTRACTIVE?

The incivilities thesis is really a coat of many col-
ors. It has gained admirers and advocates in differ-
ent epochs for different reasons. In the late 1970s
and early 1980s, police were stymied about what
to do about crime. Many cities were witnessing
sharply increasing crime rates at this time, and,
following the famous Kansas City patrol experi-
ment, many police seriously questioned the value of
patrolling. At the same time, policymakers were
recognizing that fear of crime was a substantial
social problem in its own right. The incivilities the-
sis suggested something police could do that might
help with both crime and fear.

In the early and mid-1980s, strategies such as
foot patrolling and clusters of strategies labeled
community policing or problem-oriented policing
gained in popularity. The incivilities thesis gave
police officers something to look out for and inter-
vene about when they were on foot. It provided the
community policing officers topics of discussion at
community meetings. It legitimized responding to
residents’ concerns when those concerns were not
crimes per se, because those concerns were concep-
tually linked to later serious crimes or more wide-
spread flight, which, it was presumed, would
emerge were these problems left unchecked.

By the late 1980s and the early 1990s, in many
cities, community policing initiatives continued.
But the new wave of innovation came from William
Bratton’s successful war in New York City on
squeegee kids, turnstile jumpers in the subway, and
unsavory street characters in general. The era of
zero-tolerance policing was emerging. Police were
turning—or returning, some would argue—to
aggressively policing disorderly street behavior and
misdemeanors. These strategies seemed successful
(Bratton, 1998; Silverman, 1999). In New York
City, crime was dropping. (Less often mentioned, it
also was dropping in other major cities not high-
lighting such strategies.) Misdemeanor arrests of
turnstile jumpers in subways often turned up large
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numbers of people wanted on warrants. Residents
and visitors felt less hassled on the street. By the
mid-1990s, many other cities were seeking to emu-
late Bratton’s model.

Again, the incivilities thesis provided the payoff
logic. Yes, it was plausible that with this more
aggressive policing style, there were likely to
be more instances of biased policing. African
Americans on the street were perhaps more likely to
be hassled by police than whites. (Anderson, 2001,
argues that the evidence proves otherwise.) Yes, it
seemed plausible that instances of excessive use of
force by police might increase. But the incivilities
theorists argued that the police should not be
deterred. Such short-term risks were outweighed by
the longer term benefits of more stable communi-
ties, increased street life, and lower fear of crime.

In addition to these period-specific sources of
attractiveness mentioned here to explain the contin-
uing, if shifting, popularity of the “broken win-
dows” thesis, others have suggested two additional
sources of popularity (Lehrer, 2002). The thesis
returns policing to one of its origins: fighting disor-
der, first enshrined as a concern in Sir Robert Peel’s
principles of policing. Additionally, it makes policing
a helping or service profession.

CONCEPTUAL CONCERNS

Two major conceptual concerns emerge regarding
the thesis (Taylor, 2001, pp. 93—125). First, are the
dynamics specified by the thesis accurate? More
specifically, do incivilities play the roles attributed
to them on street blocks or in neighborhoods? How
long does it take for these causal processes to cycle
in the face of either increasing or decreasing inci-
vilities? In the case of urban residential contexts,
we know from empirical and conceptual work on
human territorial functioning that an ongoing
dialectic is always playing out between street regu-
lars and those viewed as deviant, whether those
deviants are backsliding homeowners, rowdy
renters, or truculent teens on the corner (Taylor,
1987, 1988). The same dynamics, albeit with a dif-
ferent intensity, play out in suburban settings as
well (Gans, 1967). But what we do not know is how

closely linked in time those variations in physical
and social disorder are to psychological, emotional,
and behavioral outcomes. Except for a couple of
studies (see below), we have little longitudinal
examination of these temporal dynamics. The
appropriate levels of analyses, according to the
thesis itself, are street blocks and neighborhoods.
Studies of whole cities or whole police departments
are theoretically misaligned.

The second concern is sociopolitical, focusing
on the social construction of “disorder” and the
dichotomizing of the orderly versus the disorderly
(Harcourt, 1998, 2001). There are two threads here.
The first is that definitions of order and disorder, or
who is orderly and who is disorderly, depend on who
does the defining. The “meaning” of public urination,
for example, depends on where and when and who.
This point was initially acknowledged by Wilson and
Kelling, and they admitted being troubled by poten-
tially different yardsticks in different neighborhoods.
The contextually dependent nature of disorder defini-
tions emerges also from the symbolic interactionist
component of human territorial functioning in resi-
dential contexts (Taylor, 1987, 1988).

The related thread is that this dichotomizing
process in effect produces the same villains that the
zero-tolerance policing strategies seek to eliminate.
It unrealistically creates a gaping gulf between the
law abiders and the law breakers. More plausibly,
the gulf is perhaps a narrow stream, easily traversed.
In American fiction, even that stalwart 1920s symbol
of middle-class conformity, Sinclair Lewis’s George
F. Babbitt, took to carousing with hard-drinking flap-
pers and procuring Prohibition-era whiskey for his

party.

EMPIRICAL SUPPORT

Central to the arguments here, when we look at the
theory and not the surrounding polemics, is the idea
that incivilities make an independent contribution
over time to changes in an individual, on a street
block, or in a neighborhood. Which level of analy-
sis you care about depends on whether you are
examining, respectively, the early, middle, or later
versions of the thesis.
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At one point in time, individuals—usually urban
residents—who see more surrounding disorder in
their locale also usually report higher levels of con-
cern for their safety and weaker attachment to locale
(Taylor, 2001, pp. 220-223). Over time, we also see
an individual-level contribution of perceived incivil-
ities to changes in reactions to crime and local sen-
timent. Residents who, at Time 1, saw their respective
blocks as more problem-ridden compared to their
neighbors’ were more likely over the following year
to become less satisfied with the block, to feel more
vulnerable, and to worry more about crime (Robinson,
Lawton, Taylor, & Perkins, in press). So, the thesis
finds confirmation from individual-level cross-
sectional and longitudinal work.

Street block analyses find cross-sectional and
lagged connections to fear and to concerns about
crime-related problems (Perkins, Meeks, & Taylor,
1992; Perkins & Taylor, 1996; Perkins, Wandersman,
Rich, & Taylor, 1993). But more rigorous analyses
attempting to isolate an independent ecological
impact of incivilities to changes in reactions to
crime and local commitment show no lagged effects
of incivilities on reactions to crime and local com-
mitment (Robinson et al., in press). But this last
study does show these outcomes shifting as per-
ceived group-level incivilities themselves shift over
a year time frame. So, we can say that perceived
incivilities changes on a block accompany per-
ceived changes in block satisfaction and perceived
risk, but it is not clear that the incivilities cause such
changes.

A small handful of studies do point toward
the short-term crime-reducing benefits of broken
windows-reduction programs at the address or site
level (Green, 1995, 1996; Mazerolle, Kadleck, &
Roehl, 1997). Whether such benefits persist over a
lengthy period of time remains unknown.

At the neighborhood level, over an extended
period of time, we find that initial incivilities con-
tribute to later changes in some serious crimes and
to some aspects of neighborhood decline (Taylor,
2001, pp. 179-200). But the contributions are nei-
ther as sizable as anticipated nor as consistent across
outcomes or incivilities indicators as expected. More
powerfully predictive of neighborhood futures were

fundamentals of neighborhood fabric, such as status
and stability.

IMPLICATIONS FOR
LOCAL LAW ENFORCEMENT

It is hoped that problem-oriented policing and
a recognition of the importance of police—citizen
partnerships are here to stay. In some ways, these
themes represent a return to the earliest orientations
of policing.

If these themes remain relatively permanent parts
of modern policing, whether in urban, suburban, or
rural locations, police strategists should have at
their disposal a wide array of methods that will
improve neighborhood life. The work to date on the
broken windows thesis suggests that these planners
would be wise to use fully all the strategies and tac-
tics available to them, and not rely solely or largely
on reducing incivilities to prevent crime or to pre-
serve neighborhoods or stabilize shaky ones.

Ralph B. Taylor

See also Community Policing, Police Discretion, Problem-
Oriented Policing, Quality of Life, Theories of Policing,
Zero Tolerance
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@3 CALLS FOR SERVICE

The number 9-1-1 has been designated by the Federal
Communications Commission (FCC) as the three-
digit “Universal Emergency (telephone) Number” for
public use throughout the United States to request
emergency assistance. This nationwide telephone
number is intended to give the public direct access
to a public safety call center, commonly referred to
in the emergency communications industry as a
Public Safety Answering Point (PSAP). A PSAP,
typically managed by a local or county government,
is staffed by call-takers (people who answer the call)
and dispatchers (people who assign the call to the
appropriate personnel—police, fire, and/or emer-
gency medical services). The 9-1-1 systems are
commonly funded through a user fee that is assessed
to subscribers of commercial, residential, and cellu-
lar telephone service as a portion of their monthly
telephone bill.

In 1967, during the administration of President
Lyndon Johnson, The Commission on Law Enforce-
ment and Administration of Justice recommended
the concept of a single number for reporting police
emergencies. The first 9-1-1 call was placed in
Halleyville, Alabama, in 1968. As of October 2002,
99% of the population and 96% of the geographic
United States have access to 9-1-1, and an estimated

200 million calls are placed over municipal and
county 9-1-1 systems each year. It is estimated that
there are more than 7,500 PSAPs in the United
States.

There are three types of 9-1-1 systems:

Basic 9-1-1 is a communication system in which
the call is delivered to a PSAP without any type of
caller identification information.

Automatic Number Identification (ANI) Enhan-
ced 9-1-1 is a system in which the call is delivered
to the PSAP in such a way that the call-taker is able
to see the caller’s telephone number on a special
screen.

Enhanced 9-1-1 (E 9-1-1) is a system in which the
call is delivered to the PSAP in such a way that
the call-taker is able to see the caller’s telephone
number and address on a special screen.

CELLULAR 9-1-1

When the technology supporting E 9-1-1 systems
was originally designed, it did not take into account
the complexities of cellular telephone technology.
As use of cell phones increased, so did the number
of calls placed to 9-1-1 centers. Originally, cell
phone calls placed to 9-1-1 did not include infor-
mation regarding the identification and location of
the caller. Of primary concern was ensuring that
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law enforcement and rescue workers had the ability
to locate cell phones used to dial 9-1-1. In an effort
to address this critical public safety problem, the
FCC issued a “First Report and Order” on June 12,
1996, calling for all wireless carriers to implement
9-1-1 and E 9-1-1. The nation’s wireless carriers
were ordered to have the technology in place so that
public safety personnel answering 9-1-1 calls would
be able to identify the location of a caller within 50
feet. Although progress has been made in this area,
it is not yet in place throughout the country.

THE IMPACT OF 9-1-1 ON
COMMUNITY-ORIENTED POLICING

Clearly, the designation of 9-1-1 as the nation’s
universal emergency number has simplified the
public’s ability to get emergency help when needed.
However, the use of 9-1-1 also has had a significant
impact on policing methods and even the culture of
policing in America. Throughout the 1970s and
1980s, police departments operated in an environ-
ment where effectiveness was often measured by the
number of calls received by the local 9-1-1 system or
how fast emergency service vehicles arrived on scene
following a call to 9-1-1. The public learned quickly
that no matter what the nature of the problem—
emergency, nonemergency, public safety, or public
services—calls to 9-1-1 were answered quickly and
usually resulted in on-site police response.

By the late 1980s, 9-1-1 evolved into the preferred
method used by the public to report all types of prob-
lems and requests, not just emergencies. The public’s
reliance (and, in some cases, overreliance) on 9-1-1
affected the way police departments operated in a
number of ways. Police organizations became much
more reactive in orientation because as calls to 9-1-1
increased, police officers found that their work day
focused almost exclusively on responding to call
after call. Although police officers were still assigned
specific beat areas, it was not uncommon for them to
be sent to calls outside those areas. The priority was
placed on how many calls an officer handled and
how quickly the officer cleared a call.

A key component of President Bill Clinton’s
anticrime policy was the establishment of the Office

of Community Oriented Policing Services (COPS)
within the Department of Justice. COPS provided
funding for 100,000 new police officers to help
undermanned police departments around the country
and to encourage the adoption of new, community-
oriented policing strategies that had shown great
promise in communities such as San Diego. Since
its inception, the COPS office has provided more
than $6 billion in grants to state and local agencies
for technology and resulted in 109,139 new police
officers working with community members.

The national focus on community-oriented polic-
ing resulted in many police departments replacing
the highly reactive, 9-1-1-driven policing strategies
of the 1970s and 1980s with proactive, information-
driven, community-centric, crime prevention activ-
ities. Instead of driving around randomly in cars
and responding to emergency calls, police are now
on foot and on bicycles—uvisible fixtures in neigh-
borhoods. They work with community leaders to
identify conditions that breed disorder; they share
information about potential problems; and they forge
common strategies for preventing crime, not simply
catching criminals after the fact.

3-1-1-ACCESS TO NONEMERGENCY
POLICE AND GOVERNMENT SERVICES

In 1997, the FCC assigned the telephone number
3-1-1 for nationwide nonemergency police services
and for access to other nonemergency government
services. Baltimore, Maryland, was the first city to
implement 3-1-1 for police nonemergency service.
The FCC found that this assignment would serve
the public interest by making it easier for individuals
to obtain service from state and local governments,
while also reducing the number of nonemergency
calls that clog 9-1-1 systems.

The number 3-1-1 has been identified as a critical
part of the nation’s homeland security efforts. In its
December 2001 report, “A National Action Plan for
Safety and Security in America’s Cities,” the United
States Conference of Mayors recommended that

since 9-1-1 systems in many cities would be quickly
overwhelmed in the event of a weapons of mass
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destruction incident, existing 9-1-1 systems need to
be upgraded and 3-1-1 systems, or equivalent systems
that can handle incoming calls from the public and
provide up-to-date information or instructions, should
be put in place. (Morial, 2001, p. 11)

Since 1997, more than 28 jurisdictions began
using or installing 3-1-1 systems. Most of these
jurisdictions recognize that 3-1-1 serves as an effec-
tive way for the public to access information and
request nonemergency services from local govern-
ment. Many local leaders identify 3-1-1 as a key
part of their efforts to improve service delivery:

e Baltimore, Maryland: Baltimore has expanded its
3-1-1 system to provide public access to all city agencies
for nonemergency services and inquiries. In its first year
of operation, Baltimore’s 3-1-1 CitiStat program achieved
an overall savings of $13.2 million. The savings was
primarily in overtime reduction ($6 million). The other key
benefits were increased revenue, reduced absenteeism,
and termination of extraneous expenditures.

e Rochester, New York: Less than a year after it
implemented a 3-1-1 police nonemergency system, the
Rochester Police Department used its 3-1-1 call-takers
to disseminate information about the September 11,
2001, terrorist attacks. The public also used 3-1-1 to
report suspicious materials or activity and inquire about
the safety of particular locations. Call-takers helped
alleviate public fear by dispelling unfounded rumors
and providing an avenue for the public to connect with
local law enforcement, provide tips to police, and obtain
accurate information regarding ongoing events.

e Austin, Texas: The launching of the Austin Police
Department’s 3-1-1 system on September 17, 2001,
preceded the early stages of the anthrax scare. A
successful public education campaign immediately
diverted calls from the 9-1-1 systems to 3-1-1 (averting
a shutdown), and the 3-1-1 system processed more calls
than the 9-1-1 system by the end of October. In Austin,
all incoming 3-1-1 call information is entered into a
CAD/RMS system, which is also captured by the 3-1-1
statistical reporting software. This information is then
provided to the chief of police and the city manager via
daily e-mail and helps generate a daily bulletin of calls
requiring a response, which is provided to all city staff
and personnel.

DIFFERENTIAL POLICE RESPONSE

Differential police response (DPR) is a method of
handling calls for service in which calls are screened,
triaged, and classified prior to a police officer being
dispatched. The basic concept is that not all calls for
assistance require the dispatch of a police unit, and,
in some cases, calls for service can be handled more
effectively by taking a report over the telephone,
transferring the call to officers equipped with wire-
less telephones, directing the caller to another gov-
ernment or nongovernment entity, and/or scheduling
a future appointment with a representative of the
police department.

The DPR concept was developed in recognition
of the fact that not all calls for assistance are of the
same priority; police response should be based on
the seriousness of the call. Most calls do not require
an immediate response by the police. Departments
that have used DPR methodology have reported
sizable increases in patrol time available for crime
prevention, directed patrol, and other functions. As
part of their DPR efforts, some departments allow
nonviolent, less serious crime reports to be taken
over the telephone, by Internet, or by U.S. mail.

The overall objectives of DPR methodology
focus on effective response to emergencies, effec-
tive problem solving, and effective management of
the call receipt and response processes. Specific
objectives are the following:

e Provide rapid, quality emergency response to
reported public safety threats

e Separate emergency call processing (9-1-1) from
nonemergency call processing (3-1-1 and seven-
digit), with the latter being housed in a citywide
call center serving all city agencies

e Provide sufficient personnel for public safety
threat response so that officers and citizens will
feel protected

e Maximize the utilization of personnel and improve
the management of the call center process for emer-
gency and nonemergency calls

e Create an information management capability that
makes past and present incident information avail-
able on a real-time basis to call-takers and incident
or problem responders
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REVERSE 9-1-1 CALLING

A community notification system, commonly
referred to as reverse 9-1-1, allows police agencies
to broadcast a prerecorded message to a group of
homes and businesses within specific neighbor-
hoods or even locations throughout an entire region.
It is a way to rapidly broadcast crime prevention
alerts; evacuation and safe return notifications; and
geographically based information about all types of
public safety-related situations (prison escapes,
bomb threats, specific crime problems, arson inves-
tigation, sexual predators, natural disasters, terror-
ism alerts, etc.).

John D. Cohen

See also Computer Aided Dispatch, Dispatch
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@3 CAMPUS POLICING

In response to the homicide of a Lehigh University
student in 1986, and as a direct result of tireless
campaigning by that victim’s family, the U.S.
Congress passed the Crime Awareness and Campus
Security Act of 1990. The bill mandated institutions
of higher education to make both annual crime
statistics as well as a comprehensive plan for student
safety available to campus constituents upon request.

This groundbreaking legislation (along with a
number of other bills passed in the years since),
coupled with steadily increasing campus crime
rates, has led to vast expansions of existing crime
prevention programs as well as the implementation
of new and innovative responses to incidences of
violence by both campus public safety departments
and administrators at U.S. colleges and universities.
For example, Michigan State University instituted a
community policing program in the late 1980s in an
effort to reduce increasing rates of property and
interpersonal crimes, and the University of Illinois
at Chicago in 1991 developed a cooperative initia-
tive with the Chicago Police Department’s 12th
Precinct to reduce auto theft rates for parts of the
city surrounding the UIC campus.

The University of Maryland took a more direct
approach in the early 1980s in response to increases
in violent crime. The campus increased its number
of sworn, armed officers 40%, it implemented
checkpoints at campus entrances during evening
hours, and fortified the dormitories with heavy-duty
security devices (such as stronger locks and shatter-
proof door glass). These examples lead one to
believe that the range and scope of university efforts
to address criminal issues are virtually limitless.
Indeed, every school has its own unique crime prob-
lems that it must address, and the demands placed
upon campus police departments can be extreme.

In efforts to ensure the safety of their constituents
and spare themselves the potential liability for lax
responses to campus criminality, most large colleges
and universities have adopted aggressive, proactive
strategies to prevent crimes from ever occurring. The
issues of potential liability and civil litigation are
main reasons for the proliferation of new innovations
in campus security. Furthermore, colleges and uni-
versities now have the responsibility to alert students
about potential risks of on-campus criminality, as
well as to provide adequate protection services as
advertised. If the school does not live up to its end of
this bargain, courts have had no problems assessing
monetary penalties against these schools on behalf of
crime victims and their families.

Many of these programs or policies are adapta-
tions of strategies used by municipal departments,
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such as community- or problem-oriented policing.
Other schools prefer innovations used by private and
industrial security contractors that focus on environ-
ment and physical design to reduce the opportunity
for offenders to successfully commit an offense.
While many of these crime prevention techniques
are easily adapted to any given campus, each school
must assess and respond to its most pressing security
needs. Without doubt, a cooperative, as opposed to
an adversarial, relationship between the campus law
enforcement body and the constituents of the school
must be in place before any program is initiated. A
significant part of any needs assessment policy mak-
ing must include follow-up evaluation of program
effectiveness and feasibility.

The reality is that campus crime affects the
bottom line for many colleges and universities.
Prospective students and parents of those students
now have easier access to campus crime statistics
since the passage of the Campus Crime and
Security Act of 1990. Decisions about which school
the student chooses to attend are based, at least
partially, upon whether a significant risk of victim-
ization on campus or in the surrounding community
exists. Higher-than-average crime figures and/or a
prevailing climate of fear among the constituents of
a campus could have grave implications for the
recruiting process. At a time when the competition
for top students is particularly high, an institution
certainly does not want a nonacademic factor such
as disproportionately high crime rates to possibly
influence the student’s decision to matriculate. Fur-
thermore, postsecondary institutions must remain
cognizant of the successful civil suits initiated by
students and parents against universities for crimes
that, conceivably, could have been prevented, or for
which the campus response to a given crime was
ineffective or insufficient.

DILEMMA OF POLICING
THE UNIVERSITY CAMPUS

Earlier reports of campus crime indicated that many
law enforcement officers at large universities
believed criminal activity, especially crimes of vio-
lence, to be the work of persons not associated with

the institutions. However, more current research into
the area of on-campus violence and victimization
indicates that those individuals committing violent
crimes tend to be legitimate members of the campus
environment, and usually are fellow students. These
crimes of violence on campus that involve students
as constituents and victims are often impulsive in
nature, the result of an argument or disagreement,
and most often occur at night or on weekends, when
resident students are not in classes, but in or near
campus housing units. Such instances of inter-
personal violence also frequently involve the use of
alcohol by the perpetrator, the victim, or both.

It has been suggested that something about the
collegiate experience and/or the campus environment
is providing license for otherwise law-abiding young
people to commit acts of deviance that they would
not otherwise perpetrate, and indeed would perhaps
frown upon in a larger societal context. This presents
a dual problem for the heads of campus policing
departments, who are faced with rising instances of
interpersonal violence at their institutions and the
knowledge that their own students are perhaps the
source of this upswing. Given this information, it is
not difficult to understand why campus leaders are
somewhat reluctant to divulge campus crime infor-
mation to prospective students and other interested
parties, and why proponents of the Crime Awareness
and Campus Security Act had little objection from
lawmakers in getting the legislation passed.

Nine out of 10 public institutions of higher learn-
ing use sworn officers, as compared to less than half
of private institutions. There are more than 11,000
full-time sworn officers in 4-year colleges and uni-
versities with 2,500 or more students. Most of these
officers are armed. These police agencies also
employ 10,000 civilians. Campus police are a rec-
ognized section of the International Association of
Chiefs of Police.

Don Hummer
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@@ CANINE (K-9) UNITS

Canine units, little more than a handful of patrol
officers and their dogs a century ago, have become
a versatile and indispensable part of law enforce-
ment at the local, state, and federal level. Today,
thousands of trained canine units operate in every
state, doing work that demands the instincts and
highly developed eyes, ears, and nose of the dog
and the special skills of its handler. Canine units
control crowds; seek out missing children, fugi-
tives, hidden drugs, explosives, cadavers, con-
cealed weapons, and evidence; and are found
everywhere, from the nation’s airports, prisons,
subways, hospitals, and piers to its national parks
and schools.

The use of dogs in policing in the United States
began in 1907, when the first patrol dog programs
were inaugurated in South Orange, New Jersey, and
New York City. Until 1952, there were only 14
canine units involving trained police dogs and their
handlers clustered in the industrialized Northeast
and the Upper Midwest. The longest running of
these early programs, located in the affluent Parkville
section of Brooklyn, lasted 44 years. Lauded for
significantly reducing the burglaries and crime that
had plagued the area at night, the Parkville canine
program ended in 1951 with the advent of radio-
equipped patrol cars. Starting around the mid-1950s,
police dog programs grew rapidly across the
country. By the beginning of the 1990s, almost
3,000 programs had been implemented, of which
2,000 were still in operation. Today, more than
7,000 canine units are housed in law enforcement
agencies across the country.

Many police departments have one or more
canine units because they have proven efficient and
cost-effective in reducing crime. At the request of
their local police departments, community civic
associations generally fund the units. Although the
types of dogs used for police work depend on their
function, the most all-purpose or generalist dog used
by the majority of both specialized and nonspecial-
ized canine units is an intact male or spayed female
German Shepherd. The dog is obtained when it is
between 18 months and 4 years old from special
breeders (and sometimes from the local animal shel-
ter) and then trained by a special canine trainer who
works with both the dog and its handler. Because the
dog is trained to respond to only one handler, the
selection of the handler is extremely important.
These are generally seasoned officers who are disci-
plined, determined, mature, intelligent, reliable, and
patient, and who genuinely like dogs. The handler
must be willing to take on the considerable task of
establishing and maintaining a close relationship
with the dog he or she has opted to partner. The han-
dler receives special compensation for caring for the
dog at his or her home, as well as a car to transport
it in, but he or she generally spends many uncom-
pensated hours in ongoing training of the dog. There
is a saying, “There are no dog mistakes, only
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handler mistakes.” The dog is only as effective as its
handler. The handler must be able to make quick
assessments of the crime situation and split-second
tactical judgments on how best to deploy the dog.
The effectiveness of canine units is a factor of the
quality of the dog’s training, the ability and skill of
the handler, and decisions made by superiors about
how the unit should be deployed. Because handler
and dog are both responsible for protecting each
other’s lives, they become inseparable and develop
a deep and lasting relationship. There are many
reported cases where the death of a dog in the line
of duty is as personally devastating to the handler as
if he or she had lost a family member. Often, the
department and community are deeply affected as
well and will hold a funeral for the fallen animal.

The generalist canine unit that is the staple of
many state and local police departments is often
cross-trained to perform a variety of tasks because
it is more economical than having special tactical
dogs. The patrol dog serves as its handler’s partner
and protector during their daily 8-hour shift.
Together, they respond to the usual patrol emergen-
cies: control fights; pursue and apprehend felony
offenders; track fugitives or lost individuals; and
search both outdoors and in buildings to locate,
apprehend, and arrest hidden or resistant individu-
als. The dog finds, entraps, holds, and guards the
fugitive for its handler, and serves as a powerful
psychological deterrent to criminals and unruly
crowds. Using its exceptional sense of smell, the
dog helps its handler locate evidence, drugs, and
bombs. In addition to combating crime, the dog per-
forms an important community relations function—
visiting schools and community events to build trust
between the police and citizens.

In the face of public outcry over police use of
deadly force, many law enforcement professionals
view canine units as an effective means of reducing
the possibility that police officers will need to resort
to deadly force. In 1990, San Diego police officers
shot 22 suspects wielding nontraditional weapons,
such as baseball bats, trowels, and knives, and 12 of
these suspects died. The public anger over “exces-
sive use of police force” persuaded the San Diego
Police Department (SDPD) to expand the number

and scope of its canine units, from building and area
searches, and finding evidence, narcotics, or explo-
sives, to include alternatives to deadly force. A sub-
sequent study by the SDPD showed that the
decrease in suspects shot by officers, as well as
officer injuries, was proportional to the increased
deployment of canine units. Many incidents were
found to have been resolved just by the presence of
a police dog without either the dog biting the sus-
pect or the officer having to resort to deadly force.
However, because of the controversial “find and
bite” policy, where a dog is released by its handler
to chase and then secure a suspect with its teeth,
some police officers and injured claimants have
argued that the police dog is deadly force. Officer
Van Bogardus, a retired Los Angeles Police
Department canine handler, believes that a dog bite
is deadly force and that too many police depart-
ments have a policy of “find and bite” where “find
and hold” (in which the dog merely corners the sus-
pect by baring its teeth and barking) would suffice.
Bogardus has come up with a basic criterion for
when a dog should be allowed to bite an assailant: to
protect the dog, the handler, or other officers only if
the handler has probable cause to believe that such
force is reasonable and necessary to prevent death or
serious bodily injury to him- or herself or another
person. Police departments with canine units have
faced greater liability from dog bites, and there is
currently a debate over the “find and bite” policy.
The flip side of the use of police dogs as alterna-
tives to deadly force is the problematic deployment
of canine units in crowd control. The value of dogs
as effective instruments of crowd control had never
been disputed until the civil rights era. During the
Birmingham riots, when national media showed
crowd control canines viciously attacking black
demonstrators, it vividly called to mind the dogs that
were used to track fugitive slaves. A huge public
outcry over the use of dogs in civil rights demon-
strations, Vietnam protests, and urban riots of the
1960s jeopardized the existence of canine units all
across America. Some units were discontinued, and
the furor led to serious revision of the rules of
police dog use and improved training. According to
case law, the police dog is an instrument of force,
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comparable to a police baton, which is subject to
the rules that apply to police use of force. Substan-
tial force inflicting serious injury may be reason-
able and necessary according to the circumstances
confronting officers.

Specialized or “tactical” canine units generally
focus on one specific area, such as tracking, drug
and bomb detection, or crowd control. Because
tactical canines must be superior dogs to the general
patrol dog and require more extensive training,
tactical canine units are more expensive. Some
police agencies have purchased and trained dogs
solely for tracking fugitives and missing persons.
Canine tracking and retrieval powers have proven
invaluable to police work tracking humans. The
dog’s acute sense of smell, which can be 200 times
more powerful than a human’s, has never been sur-
passed by technical means. Although the blood-
hound has the best sense of smell, other dogs are
more often used for tracking—especially German
Shepherds, which have 200 million to 220 million
smelling cells in their nose compared to the 124
million to 147 million for the next best breed, border
collies. One of the most famous uses of tracking
dogs was the capture of James Earl Ray, the assassin
of Dr. Martin Luther King, Jr., who had escaped into
the woods from a state penitentiary in Tennessee.
Using two bloodhounds, trackers found Ray hidden
under a pile of leaves miles from the prison. Cadaver
dogs are another type of specialized canine. Tracker
dogs are frequently owned and trained by nonprofit
associations, private citizens, and even police offi-
cers because they are expensive to own and maintain
and may not be needed often. Unlike the generalist
dog, who will respond only to its handler, tracker
dogs will work with anyone and are made available
through nonprofit associations such as The United
States Police Canine Association, which provides
training and certification, and sets performance stan-
dards for search-and-rescue dogs and their handlers.

As drug smuggling and the threat of terrorism
have grown, specialized canine units have become
an invaluable component of the nation’s law
enforcement arsenal. The U.S. Customs Service is
the preeminent user of narcotics detection canine
units at ports of entry to the United States, where
dogs have been instrumental in locating billions of

dollars in hidden drugs. Narcotics canine units are
also used today for drug detection on public school
campuses. However, the biggest growth in special-
ized canine units has been in response to terrorist
bomb threats. In 1971, the U.S. Capitol Police began
using bomb-sniffing German Shepherds when an
antiwar terrorist blew up a Capitol bathroom. After
President Clinton signed The Anti-Terrorism Act in
response to the explosion of TWA Flight 800 and the
Atlanta Centennial Park bombing, 50 bomb-sniffing
dogs were introduced into the nation’s largest
airports. Since the September 11, 2001, terrorist
attacks, when canine units from across the country
participated in the search for bodies, the use of
canine units to sniff out terrorist bombs has mush-
roomed. Bomb-sniffing dogs are being used by air-
lines, cruise ship lines, and nuclear power plants, as
well as at bridges, tunnels, national monuments, and
anywhere else there is the threat of terrorism. Since
September 11, 2001, the demand is greater than the
supply. The U.S. government alone wants to more
than double its pack by adding 10,000 more sniffer
dogs. The shortage is so acute that it has driven up
prices for preferred breeds. Because of their superior
sense of smell, German Shepherds were fetching
$20,000 in 2003, and dogs that would sell for $2,500
in normal times were going for as much as $13,000.
Although dogs generally are not used to detect viral
and poisonous substances because their systems are
similar to humans, “Sgt. Speckles” and 12 of his
canine cohorts, who were trained to detect minute
trace elements, died from anthrax inhalation when
they were enlisted to sniff for traces in the U.S.
Capitol post office.

Kathryn Wylie-Marques
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@ CHAIN OF CUSTODY

Chain of custody is a concept in the study and
application of law that applies to the proper han-
dling of evidence within a criminal proceeding. It
refers to the ability to positively guarantee the iden-
tity, integrity, and chronological history of evidence
from the point of acquisition through to examina-
tion and testimony. The sensitive nature of evidence,
as used in a court of law to convict a person or
persons of a crime, requires strict custodial proce-
dures to be followed in a precise and careful man-
ner to avoid later allegations of tampering or
misconduct. These custodial procedures are care-
fully logged, documented, and attested via signa-
ture by every identifiable person at every stage of
custody, thus creating a probable chain of custody
that can be traced back to the point of acquisition.
Thus, the chain of custody becomes a legal, chrono-
logical, written record of those individuals who
have had custody of the evidence from the point of
its initial acquisition until its final disposition.

The chain of custody begins when evidence is
collected and is maintained until the evidence is dis-
posed of. In a proper chain of custody, an identifi-
able person must always have documented physical
custody of a piece of evidence. This documenta-
tion ensures continuous accountability, which is
important because if not properly maintained, it may
render evidence inadmissible in a court of law.

According to N.J. Practice, Criminal Procedure by
Honorable Leonard Arnold, J.S.C. (West Publishing),
Volume 32, Chapter 21, Section 1034, a party seek-
ing to introduce an item of physical evidence must
prove that the item was taken from a particular
person or place that makes the item relevant as evi-
dence in the trial. Such proof is provided by testi-
mony identifying the item as having been taken
from that person or place, and by evidence tracing
custody of the item from the time it was taken until
it is offered in evidence. This latter evidence is nec-
essary to avoid any claim of substitution or tamper-
ing (State v. Johnson, 1966).

The very first link in the chain of custody is the
investigator, officer, or detective who takes custody of
the evidence at the scene of the crime or search war-
rant, and who then carefully documents its position,

collection, and handling. Custody of the evidence is
then signed over to an evidence clerk for storage in
a secure place. All investigators, officers, or detec-
tives who recover physical evidence must turn that
evidence over to the evidence clerk, who is then
legally responsible for the evidence from that time
forward until trial.

In cases where evidence must be submitted to a
laboratory for examination, the evidence is signed
out by an investigator or other person empowered
by the prosecutor, thereby becoming the new custo-
dian. This transaction is logged by the evidence
clerk, and signed by the person taking custody of
the evidence. It is then promptly delivered directly
to the laboratory, where custody changes hands
again. Documentation must be obtained at every
step of the way, carefully logging times; dates; case
numbers; the nature of the evidence; and, more
importantly, the names of the custodians. At all
times, documentation must be signed by both par-
ties involved in the exchange in order to maintain a
proper chain of custody and maintain the integrity
of the evidence.

The identification of evidence and chain of
evidence rules require that the proponent of the
evidence show that the evidence has not been tam-
pered with, and that there has not been any irregu-
larity that altered its probative value (State v.
Roszkowski, 1974).

When the laboratory has completed its analysis
of the evidence, the investigator or person empow-
ered by the prosecutor must again acquire
custody of the evidence, using the same procedure
of documentation, and then return the evidence to
the evidence clerk. Once again, identification of the
evidence and documentation is exchanged by all
parties involved. This transaction—and every suc-
ceeding transaction including the collection of the
evidence, examination, analysis, and its appearance
in court—is completely documented.

These documented procedures allow all of the
physical evidence to be introduced into trial by call-
ing the various investigators who recovered and
marked each item of physical evidence, the custodi-
ans, and the laboratory specialists who examined
the evidence. Testimony covers not only the acqui-
sition, examination, and results of analysis of every
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piece of evidence, but also the method of reception,
storage, and chain of custody.

Bryant Daniel Almeida
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@@ CHAPLAINS

The law enforcement chaplain is an experienced,
ordained person of faith, endorsed by a recognized
religious body, who is appointed as a support posi-
tion to the police department in matters of faith. The
position of law enforcement chaplain was created to
assist police departments by offering spiritual guid-
ance and counseling to law enforcement personnel
and their families.

Chaplains have been associated with the military
for centuries. Their services and heroic actions have
often been noted in historical records of significant
battles. There is, however, no known record of the
first appointed law enforcement chaplain in the
United States. Evidence points to the implementa-
tion of the chaplaincy in the late 19th century.

The law enforcement chaplain believes that
religion is a powerful consolation to the stresses
and strains of a position frequently under pressure
and in danger. The chaplain claims to bear witness
to the love and power of God to law enforcement
officers, their families, other members of their depart-
ment, and the people they serve. They provide
services to all of their charges, regardless of race,
sex, or creed.

Chaplaincy differs from being a pastor in that
it is primarily a ministry of presence. The role of
the chaplain is to serve, not to preach. According

to International Conference of Police Chaplains
past-president (2001-2003) Dan Nota, a chaplain
who advocates a particular religious perspective
while working with a public agency would probably
suffer legal problems with the city, as well as the
local chapter of the American Civil Liberties Union.

The chaplain functions as an assistant to the
Chief of Police. The chaplain is authorized to visit
the district precincts and officers of the agency.
Chaplains have access to all buildings and scenes
where the presence of law enforcement officers
indicates the need for a chaplain’s services. The
chaplain does not interfere with an officer in the
performance of duty.

The law enforcement chaplain has similar duties
among most police departments. The chaplain
attempts to bring a spiritual, or religious, compo-
nent to the agency and its community. He or she
offers assistance when an officer or his or her
family is injured, ill, or killed and when an officer
or his or her family experiences such domestic
problems as debt or substance abuse. The chaplain
gives pastoral care and counseling by visiting the
sick or injured officers and department personnel
in homes and hospitals. The chaplain also assists
victims and makes death notifications. He or she
may serve as part of a department’s Crisis Response
Team and assist at suicide incidents. The chaplain
also serves as liaison with other clergy in the com-
munity and provides for the spiritual needs of the
incarcerated. When requested, chaplains will attend
and participate in funerals of active or retired
members of their departments. In addition, the
chaplain often leads prayers and invocations at
events, and he or she can make referrals in cases
beyond his or her ability to assist or when special-
ized attention is needed. Finally, the chaplain is
expected to respond to all major disasters such as
bombings, building collapses, explosions, multiple
fire alarms, unusual industrial accidents, and so on.

According to the International Conference of
Police Chaplains (ICPC), the law enforcement
chaplain should meet several qualifications. He or
she should be an ordained or licensed clergy person
and evidence a religious compassion, understand-
ing, and love for others. The chaplain should be
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certified, have at least 5 years of experience, and be
endorsed for this vocation by a recognized religious
body. He or she should demonstrate a broad range
of experience, be emotionally stable, and be flexi-
ble in time and manner. The chaplain must be free
of a criminal record and of offenses involving moral
corruption. The chaplain is on a 24-hour call of duty
determined by the supervisor. He or she should
have a significant interest in law enforcement chap-
laincy as evidenced by training, experience, and
inclination.

The ICPC exemplifies the standards and respon-
sibilities of the law enforcement chaplain. The
Conference consists of chaplains from all over the
world who are dedicated to their vocation. Every
member of the organization is pledged to the values
and morals stipulated by the ICPC’s code. The
Conference also provides training sessions through-
out the United States and one national seminar
per year.

The chaplain’s primary responsibility is to assist
the law enforcement officer with counseling or
moral support. Most important, the chaplain must
know that he or she must be with the officer in time
of need, whenever and wherever that may be.

Elena E. Sullivan
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@& CHEMICAL AND
BIOLOGICAL TERRORISM,
LOCAL RESPONSE TO

Chemical and biological weapons are rarely used
by terrorists, yet they have captured the public
imagination. These weapons have the potential to
kill many thousands of people, but are far more dif-
ficult to acquire, control, and use effectively than
conventional weapons. Chemical and biological
weapons, although often classed together, have very
different characteristics and require quite different
responses. A chemical attack on civilians can be
considered in many ways similar to a hazardous
materials incident, whereas a biological weapons

attack would be more like a disease epidemic. Both,
of course, would have the added complication of
requiring a criminal investigation and could spread
considerable fear through the community.

The first responders on the scene of a chemical
weapons attack would be local responders. Despite
the multiple federal response teams trained to deal
with the aftermath of a terrorist attack, the brunt of
response will be borne by local units. Law enforce-
ment officers, often the first responders to arrive, have
been nicknamed “blue canaries”; just as canaries
were used in mines to indicate the presence of bad
air, collapsing police officers may indicate the pres-
ence of noxious chemicals. But even without pro-
tective equipment, officers arriving at the scene of a
chemical weapons release would not necessarily be
physically affected. Depending on environmental
conditions and the nature of the agent, the chemi-
cals may have dissipated or inactivated fairly
quickly. If trained appropriately, 9-1-1 operators
may be able to warn responders of the presence
of chemical hazards. Hazardous materials units
(HazMat) or the fire service, either of which rou-
tinely assesses chemical hazards, would command
the scene. Law enforcement responsibilities would
include establishing perimeter control, maintaining
an exclusion zone or multiple zones into which only
appropriately protected responders would be allowed
to enter, and generally securing the area. Other duties
would include evidence collection from the crime
scene, crowd control, and recording contact informa-
tion from victims and witnesses. Following a large
event, maintaining security at hospitals may be nec-
essary. Police officers might be required to organize
an orderly neighborhood evacuation, or alternatively,
persuade people to remain indoors.

For large-scale events, the National Guard would
be asked to assist law enforcement. The National
Guard is normally under the authority of the state,
but in extreme circumstances might be put under
federal command.

Successful response to and investigation of a
bioterrorism attack would necessitate close cooper-
ation between the law enforcement and public
health communities. Medical professionals would
be the first to see indications of a biological terrorist
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attack, but may not recognize the initial cases as
nonnatural disease occurrences. Unusual symptoms
or lab findings, disease clusters, or increases in
cases of flu-like diseases outside the normal influenza
season would be cause for concern. However, a dis-
ease new to the United States would not necessarily
have been introduced by a bioterrorist—HIV, the
West Nile virus, SARS, and the Hanta virus arrived
without the aid of terrorists.

In 1996, a criminal investigation was initiated
after public health authorities notified the police
that an outbreak of gastroenteritis among medical
center staff was caused by an unusual bacterium, a
strain of Shigella dysenteriae rare in the United
States, but stocked by a laboratory at the center. A
staff member had grown the bacterium at work and
used it to contaminate her colleagues’ breakfasts.
In Oregon in 1984, an extensive epidemiological
investigation was carried out by public health offi-
cials of two mass outbreaks of salmonellosis affect-
ing more than 700 people. A year later, a member of
a local cult confessed to having deliberately poured
Salmonella cultures into salad bars in local restau-
rants. Members of the Bhagwan Shree Rajneesh
commune had grown and disseminated the bacteria
in a bizarre attempt to influence the outcome of
local elections. Two people were convicted of vio-
lating the federal antitampering act. In both of these
cases, the public health community was the first to
become aware of a health problem necessitating a
criminal investigation.

Law enforcement and public health investigations
differ. Law enforcement investigations attempt to
gather evidence that will withstand legal scrutiny in
court. Public health investigators seek sufficient
information to identify the cause of a disease out-
break, with the aim of halting it and preventing
future outbreaks. Evidence collected in the course
of a legitimate public health investigation may be
used in a criminal investigation, but only if a proper
chain of custody has been maintained.

Public health officials are granted certain
enforcement powers under a body of law known as
“police powers.” If goods are a danger to public
health, officials may destroy them with minimal
due process and no compensation to the owner.

Quarantine or other limitations of liberty may be
imposed on individuals who threaten public health.
They may take enforcement actions without prior
court hearings, and they may search and seize with-
out probable-cause warrants.

State governments have the primary legal author-
ity and responsibility for public health. Many public
health laws were written in response to historic epi-
demics and are considered by health law experts to
be outdated and in need of reform. It is unknown
how effectively they could be used to counter a
large-scale bioterrorist attack. During the early
years of the AIDS epidemic, out of concern for
individual rights, some states passed legislation
restricting public health police powers. If a massive
bioterrorism attack ever took place, quarantine,
forcible treatment and/or vaccination, and other
actions severely infringing on individual rights
might be mandated, but would doubtless be
appealed in the courts. Regardless of the legality of
the public health authorities’ orders, they would be
ineffective without adequate enforcement. During
the first TOPOFF exercise (a weapons of mass
destruction response exercise involving top federal
and local officials, held in 2000), law enforcement
and National Guard representatives indicated that
they would be unable to force people to stay within
their homes. Law enforcement authorities have
voiced concern about the level of force that might
be required to enforce unpopular restrictions,
including perimeter maintenance and quarantine,
and have expressed doubts about whether officers
would be willing to use unusual levels of force in
such a situation.

Conflicts of opinion may develop between law
enforcement and public health authorities regarding
choosing between potentially protecting the popu-
lation and collecting evidence to support criminal
investigations. Careful joint planning of bioterror-
ism responses before an event takes place can iden-
tify and resolve potential conflicts.

The overwhelming majority of suspected bio-
chemical weapons events are hoaxes. The chal-
lenge for local responders is to develop a standard
response routine that is both appropriate for dealing
with a hoax without overreacting, and capable of
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confronting a genuine attack appropriately and
safely.

Ellen Sexton

See also Counterterrorism, Emergency Services Units,
National Guard
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@@ CHILD ABDUCTION
INVESTIGATIONS

Parental abductions make up the majority of child
abductions in the United States. More than 350,000
family abductions occur in the United States each
year. Statistics from the U.S. Department of Justice
also show that an estimated 58,200 children were
abducted by non-family members in 1999. About
6% of these cases make up the most serious cases
where the child is murdered, ransomed, or taken
with the intent to keep. In more than 50% of child
abductions where the child is not taken by a family
member, the child is taken from the street, a car, or
a park. In many of these cases, the child is killed or
seriously injured a short time after being kidnapped.
Initial missing child reports are typically made
more than 2 hours after the incident, and among
abducted children who are murdered, three fourths
of the killings occur within the first 3 hours after the
abduction. In order to assist in finding these non-
family-abducted children as quickly as possible, the
AMBER Alert was created.

The AMBER Alert, which stands for America’s
Missing: Broadcast Emergency Response, was
created in 1996 as a response to the kidnapping and
murder of a 9-year-old girl, Amber Hagerman, by a

stranger in Arlington, Texas. The goal of the AMBER
Plan is to involve the entire community in assist-
ing in the safe return of abducted children. The
AMBER Plan is a voluntary partnership between
law enforcement agencies, media, and others to dis-
tribute an urgent bulletin in the most serious child
abduction cases. Once law enforcement has con-
firmed a missing child report, an AMBER Alert is
sent to various media outlets such as radio stations,
television stations, cable companies, the Internet,
and electronic highway billboards. Broadcasters
interrupt programming using the Emergency Alert
System (EAS) to air a description of the missing
child, the suspected abductor, and details of the
abduction. The alert also provides information
about how members of the public who have infor-
mation relating to the abductions may contact the
police or other appropriate law enforcement agen-
cies. This system is the same concept that is used
during severe weather emergencies or other emer-
gencies that threaten life or property. Because the
EAS is typically used to notify the public about
severe weather and other emergencies, as well as
for civil and national emergencies, overuse of the
system is possible. In order to prevent overuse, the
following criteria must be met to activate the EAS
for an AMBER Alert:

e Although there is variation among states, generally
a child must be 15 years of age or younger, or with
a proven mental or physical disability.

e Law enforcement must confirm the child has been
abducted.

e Law enforcement must believe that the circum-
stances surrounding the abduction indicate that the
child is in danger of serious bodily harm or death.

e There must be enough descriptive information
about the child, abductor, and/or suspect’s vehicle
to believe an immediate broadcast alert will help.

The AMBER Alerts are used only for the most
serious child abduction cases, where law enforcement
believes the child is in real danger. The alerts are not
used for runaways or most parental abductions.

The alerts are currently used in 41 states, and
their use has proved to be effective. At least 60
children have been recovered throughout the United
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States because of the aid of the AMBER Alert
program. For example, a 10-year-old girl was found
in Klamath Falls, Oregon, just hours after she was
reported missing by police in Redmond with the
state’s first AMBER Alert. Although the AMBER
Alert is very helpful, it also has pitfalls, such as
false reports of abductions and computer and tech-
nological problems.

Currently, much is being done to enhance the
AMBER Alert. SBC Communications and the
California Trucking Association have created pro-
grams to distribute the alerts. BellSouth bolstered
AMBER Alert programs across its nine-state region
through a communication system that notifies 15,000
BellSouth field technicians in support of search
efforts in child abduction cases. Furthermore, America
Online has allowed customers to receive alerts via
e-mail, mobile phones, and pagers since November
2002. Finally, U.S. President George W. Bush signed
legislation to establish a national AMBER Alert sys-
tem on April 30, 2003. This child protection bill
encourages states to establish AMBER Alert systems
to quickly post information about child abductions.
The law has provisions to bolster the child abduction
alert system and to stiffen penalties for sex crimes
against children. In addition, the bill mandates a
national coordinator for the system at the Justice
Department and also makes federal grants available
to states that have implemented such systems.

Mara Sullivan

See also Child Molestation, Child Welfare Agencies,
Missing Persons
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@3 CHILD MOLESTATION

Child molestation is commonly defined as inappro-
priate sexual conduct with a child by an adult or
someone substantially older than the child. In 2001,
there were more than 85,000 substantiated cases
of child sexual abuse reported to law enforcement
agencies and Child Protective Services (CPS).
Moreover, according to research conducted by the
U.S. Department of Justice (Snyder, 2000), 34% of
all sexual assaults reported to law enforcement
involve children younger than 12, and more than
14% involve children younger than 6 years of age.
These findings include only the number of cases
that are reported to authorities, not how many cases
will ultimately be prosecuted nor the number of
cases that actually occur. Difficulties associated
with prosecuting child molestation cases often
occur in the reporting and investigation of these
types of offenses.

In addition to the general problem of sexual
crimes being underreported, the retraction of
reports is of significant concern to investigators and
prosecutors. Although false accusations do occur, it
is not the norm. Recanted reports are more likely
the result of manipulation by the perpetrator, family
pressures, or the child’s own psychological con-
flicts. Manipulation by the offender and the victim’s
apprehension are also the cause of delayed report-
ing. Children often do not become comfortable
discussing their abuse until adulthood. This was
the court’s reasoning in the recent landmark case,
Stogner v. Superior Court (2001). The California
legislature revised its laws governing the prosecu-
tion of sexual abuse cases by eliminating the statute
of limitations. This decision will have a monumen-
tal effect on the prosecution of child sexual abuse
cases if upheld by the U.S. Supreme Court.

In an effort to combat reporting problems, legis-
latures have imposed mandatory reporting laws.
All states now have statutes that require individuals
or agencies to disclose known or suspected sexual
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abuse cases to CPS agencies. These mandatory
reporters typically include school officials, child
care providers, health care workers, mental health
workers, and law enforcement officers. Collaboration
among all agencies and institutions that work with
victims of child molestation helps assist in the
investigation and prosecution of these cases, while
limiting the possibility of revictimizing the child.
To further assist in this process, some states have
established Special Victims Units. The officers who
work in these specialized units are highly trained
in investigating sexual offenses and interviewing
victims, minimizing the possibility that errors will
be made that could compromise the case. Although
precautions are taken, some investigative problems
are still common, including difficulties in inter-
viewing children and collecting physical evidence.
The police are rarely the first individuals to
interview the child about the molestation. Any pre-
vious recounting of the abuse, as well as any pre-
liminary interviews conducted by other agencies, is
imperative information to law enforcement because
the child’s recollection may be influenced by these
discussions. Inappropriate questioning or coaxing
by untrained interviewers can contaminate later
interviews. The use of judgmental, leading, and/or
suggestive questioning may lead to evidence found
unreliable in court, as found in New Jersey v.
Michaels (1994). This type of questioning is a com-
mon mistake, given the problems associated with
eliciting information about sexual abuse, and can be
eliminated with proper training and supervision.
Interviewing children is a difficult task and, if at
all possible, should be conducted without a parent
or caretaker in the room. It is often difficult for the
child to be completely forthcoming because of a
fear of disappointing the parent. Another concern to
consider is the child’s ability to comprehend ques-
tioning and articulate accurately what occurred.
This difficulty may be due to his or her develop-
mental age, apprehensiveness stemming from guilt
and shame, and confusion about what behavior(s)
constitute sexual abuse. Some sexually abusive
behaviors will seem normal to children, and that
can impair their ability to distinguish between what
is and is not appropriate. Furthermore, children
often have mixed emotions about discussing the

abuse because in the vast majority of cases, the
accused is someone that the child knows or loves.
They may also fear reprisal or disapproval from
parents and friends. Finally, they may be fearful
because of threats and manipulation by the perpe-
trator, and extremely reluctant to disclose informa-
tion. Patience and building rapport with the child
can assist in reducing most of the problems associ-
ated with interviewing.

In cases where the abuse is recent, it is important
that the child undergo a medical exam to collect
physical evidence and provide any necessary med-
ical care. Law enforcement should maintain a close
collaborative relationship with the hospital person-
nel who collect the physical evidence. There are a
growing number of hospitals and clinics that now
have specialized forensic examiners (Sexual Assault
Nurse Examiners) to collect evidence and work
with pediatric populations. However, in many
cases, there will be no physical evidence that the
child was molested, or the findings will be incon-
clusive because of the nature of the abuse, such as
that often found in cases of fondling and masturba-
tion. In these cases, it may be the word of the child
against the accused individual. Lack of evidence is
also prevalent in any case that comes to the atten-
tion of investigators weeks, months, or even years
after the offense(s) have occurred.

Lisa A. Williams

See also Child Welfare, Special Victims Unit
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@3 CHILD PORNOGRAPHY
WHAT IS CHILD PORNOGRAPHY?

Child pornography is broadly defined as the visual
depiction of sexually explicit conduct involving a
minor child. Child pornography can appear in a
variety of visual media forms, such as photography
film, pictures, magazines, videotapes, movie films,
compact discs, zip disks, read-only memory (CD-
ROM), and digital video technology (DVD). Child
pornography can be transmitted through hand-to-
hand contact, mail, computer bulletin board systems,
USENET newsgroups, Internet Relay Chat chan-
nels, electronic mail, Internet clubs, and a surfeit of
frequently changing Web sites.

The precise definition of child pornography
remains unclear, and lawmakers have had to depend
on subjective community standards when developing
policies banning such materials. Federal laws pro-
hibiting child pornography expanded the definitions
of child pornography in the past decade to protect
both male and female children under 18 years of age.
The requirement that pornography must be manufac-
tured for commercial distribution to be prohibited
by law was removed. It is now illegal to produce,
distribute, advertise, or knowingly possess even one
piece of child pornography. All 50 states have their
own statutes prohibiting child pornography, and the
definitions and penalties vary by state. There are also
many international laws prohibiting child pornogra-
phy, and these vary greatly by country.

New technological advances have made it possi-
ble to create visual depictions that appear to be
minors engaged in sexually explicit conduct that are
virtually indistinguishable from actual photographs
of real children. The Child Pornography Prevention
Act of 1996 tried to include these images in the
definition of child pornography, but the Supreme
Court struck down the legislation and found this to
be a violation of the First Amendment. In the United

States, virtual child pornography must be determined
to be obscene under the same standards as other
forms of pornography in order to be regulated.

WHO IS INVOLVED
IN CHILD PORNOGRAPHY?

Some collectors molest children and keep the
pornography to create a permanent record for arousal
and gratification. Others use pornography to lower
children’s inhibitions, validate and confirm the child
sex offender’s belief systems, blackmail victims,
and/or sell it for profit or trade. However, not all
collectors of child pornography molest children, and
not all children pictured in child pornography have
been sexually abused. Some collectors never molest
children but use the pornography for sexual arousal.
Other collectors are actively involved in sharing,
trading, and selling pornography, whereas others
have no involvement with the child pornography
underground.

The majority of child pornography is believed to
be homemade. It is produced at home and distributed
by trading or selling it in the underground market.
Commercial child pornography consists of profes-
sionally produced and printed depictions with paid
models and production staff. Commercial producers
rely greatly on the homemade child pornographers
for new material, and many homemade images
become public through commercial producers. The
main difference is the intention to profit.

The children involved in pornography fall into
three broad categories:

Older children who are already involved in
prostitution and become involved in commercial
pornography or are photographed or filmed by
their customers

Younger children, usually prepubescent, who are
coerced or manipulated into posing for porno-
graphic videotapes or photographs, often in con-
junction with actual molestation

Children of any age who are molested by acquain-
tances or family members and are photographed or
videotaped
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The children depicted in pornography can suffer
from physical and psychological trauma. They face
a potential lifetime of revictimization because of the
continued use and distribution of videos, pictures,
or computer images. Children need appropriate
follow-up care and counseling for their symptoms,
including guilt, shame, embarrassment, and inap-
propriate sexual responses.

USEFUL TECHNIQUES WHEN
INVESTIGATING CHILD PORNOGRAPHY

Child pornography is truly a hidden crime. There are
a multitude of problems in uncovering and investi-
gating these cases. Many victimized children will not
volunteer their involvement in child pornography
often from fear or shame and/or their relationship
with the child pornographer. Investigators are reluc-
tant to ask children involved in other sexual abuse
cases if pictures or videos were taken. Another diffi-
culty is the fact that many cases not only originate
outside local jurisdictions, but some even cross inter-
national borders, which complicates the investigative
process even further. Often, these other countries do
not have sufficient laws to prevent the production,
distribution, or possession of child pornography.

Investigators must understand their own state
laws and be familiar with federal statutes and the
opportunities for dual prosecution. Sometimes, state
law is more restrictive than the federal law, and in
other states, federal charges will carry greater penal-
ties. In general, the following rules apply: Local
police and sheriff’s agencies have jurisdiction over
local offenses; some states have specialized investi-
gation bureaus for when child pornography investi-
gations span beyond city and county limits; the
Federal Bureau of Investigation has jurisdiction
when child pornography is transported across state
lines; the Postal Service investigates child pornog-
raphy disseminated through the mail system; and
the U.S. Customs Service deals with the importa-
tion of child pornography from foreign markets.
Many cases involve more than one jurisdiction,
and therefore, multidisciplinary, multijurisdictional
teams are essential to a coordinated, informed
response.

Production, dissemination, and possession
patterns of child pornography have increased and
changed radically with the accessibility created by
the Internet and other technologies. These emerging
patterns of child pornography possession have
required a change in investigative techniques
requiring officers to constantly stay abreast of the
current trends. Investigators usually receive special-
ized training in the use of computers for child
pornography cases. Investigators must also be well
versed in the legal considerations for obtaining
search warrants, proper handling of computer
equipment and stored communications, and the use
of privileged and confidential communications in
these types of cases.

The increase in prosecution and conviction of
offenders in model programs around the country
suggests that the most effective means of identify-
ing, investigating, and prosecuting child sexual
exploitation cases is to adopt a multijurisdictional
and multidisciplinary approach. By enabling the law
enforcement, child welfare, and service provider
communities to combine expertise, manpower, and
other institutional resources on these complex cases,
investigations can be more thorough, prosecutions
more numerous, and services more complete.

Jessica Saunders and Lisa A. Williams

For Further Reading

Arnaldo, C. A. (Ed.). (2001). Child abuse on the Internet:
Ending the silence. New York: Berghahn.

Goldstein, S. L. (1999). The sexual exploitation of children: A
practical guide to assessment, investigation, and inter-
vention (2nd ed.). Boca Raton, FL: CRC.

Klain, E. J., Davies, H. J., & Hicks, M. A. (2001). Child
pornography and the criminal justice response.
Washington, DC: American Bar Association Center on
Children and the Law.

@@ CHILD WELFARE

Child abuse and neglect are very serious issues
faced by our country. In a current survey, half of all
Americans think that child abuse and neglect are
the most important public health issues—more
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important than other issues such as drug and alcohol
abuse, heart disease, and HIV/AIDS. Over the past
decade, the percentage of reported child maltreat-
ment has risen consistently. Between the years of
1985 and 1995, there was a 49% increase in
reported child maltreatment. However, many cases
of child abuse and neglect go unreported. Three
million referrals to Child Protective Services agen-
cies were made in the year 2000 concerning the
welfare of approximately 5 million children.
Nationally, 61.7% were screened in, and 38.3%
were screened out. Screened-in referrals were
those that received investigations to determine if
the allegations of maltreatment could be substanti-
ated, and screened-out referrals were referred to
other service agencies. Approximately 32% of
the investigations found that the child was either
maltreated or at risk of maltreatment.

There are many different definitions of child
maltreatment. As defined by the federal Child
Abuse Prevention and Treatment Act, a child is a
person who has not attained the lesser of the age of
18, or, except in cases of sexual abuse, the age spec-
ified by the child protection law of the state in
which the child resides. Child abuse and neglect is
any recent act or failure to act on the part of a parent
or caretaker that results in death, serious physical
harm, sexual abuse, or exploitation, or an act or fail-
ure to act that presents an imminent risk of serious
harm. Sexual abuse is the employment, use, persua-
sion, inducement, enticement, or coercion of any
child to engage in, or assist any other person to
engage in, any sexually explicit conduct or simula-
tion of such conduct for the purpose of producing a
visual depiction of such conduct. In addition, sexual
abuse is also the rape, statutory rape, molestation,
prostitution, or other forms of sexual exploitation of
children, or incest with children. If any of the afore-
mentioned acts are committed, it is a crime.

All states have legislation regarding the treat-
ment of child abuse and neglect. The general pur-
pose of the legislation is to protect children from
harm, and the laws express this goal. Child welfare
laws differ in every state, but certain ones are gen-
erally enforced in most states, albeit differently. For
example, the first step in enforcing the laws that

protect children in most states is the reporting
procedure. There are mandated reporters, such as
police, psychologists, teachers, and other profession-
als. Agencies such as hospitals, schools, day care
centers, mental health agencies, and social service
agencies report a majority of suspected child abuse.
More than half of the referrals that were screened in
were made by professionals, law enforcement offi-
cers, social service workers, and physicians. Other
members of the community, including family
members, made the remaining screened-in reports.
Even though the majority of reporters are not law
enforcement officers, these officers do have many
responsibilities that include enforcing the law, focus-
ing on accused perpetrators, making arrests, and pro-
tecting children from future harm.

Once the child abuse or neglect is reported, the
agency usually responsible for investigating child
abuse cases is either Child Protective Services or
the Department of Social Services. Because the sus-
pected child abuse is reported to an outside agency,
the primary responsibility for investigations and
decisions regarding these investigations lies with
the specific agency. In addition, these agencies are
expected to reduce as well as prevent child abuse
and neglect. Child welfare agencies are also respon-
sible for safety assessment, risk assessment, and
ongoing assessment at case closure. The agencies
are to determine what the client’s needs are and to
decide what services will best address those needs.

Even though most states use child welfare agen-
cies to follow up on reported child abuse and neglect,
some states have different methods. For example, in
five counties in Florida, the sheriff’s office has taken
over the investigations from the state’s Department
of Children and Families. Governor Jeb Bush imple-
mented this change in order to break the Department
of Children and Families bureaucracy into smaller,
community-based agencies.

Courts also play a role in enforcing child welfare
laws. Even though they do not have as critical a role
as child welfare agencies, they play an important
part in determining whether children will be taken
from their homes, the time children remain in foster
care, and where they will live permanently. Courts
also play a crucial role in setting and monitoring
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child safety, system accountability, timeliness, and
coordination of system resources. In 2000, court
actions were initiated for 15.3% of the victims of
child abuse or neglect.

Recently, there have been many problems regard-
ing child welfare. There are many communication
problems between the agencies and individuals
charged with protecting children, as well as between
law enforcement officers and child welfare agencies.
Another problem is that there are not enough child
welfare workers for the number of cases assigned.
The average number of investigations per investiga-
tion/assessment worker was 73 per year. Therefore,
child welfare workers get assigned many more cases
than they are able to handle. In addition, only
slightly more than half of the child victims received
postinvestigation services. These failures of the child
welfare system are apparent in one case of child
abuse and neglect in Newark, New Jersey. Two
young boys, who were starving and filthy, were
found in a basement, along with the decomposed
body of their brother. Even though there were mul-
tiple reports of suspected abuse, the state agencies
charged with protecting children had closed the case
a year before. Many reports of child abuse and
neglect go uninvestigated in some of New Jersey’s
impoverished neighborhoods. The majority of
children in foster care in New Jersey are not fol-
lowed up on according to federal guidelines.
Furthermore, caseworkers do not conduct interviews
with community members, who might be able to
help remove children from abusive households.

Mara Sullivan
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@a CHRISTOPHER
COMMISSION, THE

The Christopher Commission was a special, inde-
pendent investigative body created on April 1, 1991,
by Los Angeles Mayor Tom Bradley to examine
the structure and operations of the Los Angeles
Police Department (LAPD) with the assistance
of the Los Angeles District Attorney’s Office. The
Commission’s mission was to recommend reform
to eliminate the excessive use of force by law
enforcement, specifically by the LAPD. Its creation
was a response to the George Holliday videotape of
27 California law enforcement officers, 23 of whom
were from the LAPD, who were present at the
savage beating of 25-year-old African American
motorist Rodney King on Sunday morning, March
3, 1991. The videotape was the subject of numerous
press reports both in the United States and through-
out the world. The beating involved 56 baton
strikes, plus numerous kicks to King’s head and
body by four LAPD officers—Sergeant Koon and
officers Briseno, Powell, and Wind. King sustained
numerous injuries, including a broken right ankle;
broken cheekbone; and, according to his lawyers,
11 skull fractures, kidney damage, brain damage,
and broken teeth. The videotape’s existence is also
significant because Paul King, the brother of
Rodney King, had failed in his attempts to file an
official complaint against the law enforcement
officers involved. Among other things, the Commis-
sion discovered that such difficulties in filing an
excessive-use-of-force complaint against officers
were commonplace.
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The Christopher Commission was eventually
merged with another commission that had been
created by then-LAPD Chief Darryl Gates. The
Commission members were Warren Christopher,
former Deputy Attorney General (Chairperson);
John Arguelles, retired state Supreme Court Justice
(Vice Chairperson); Roy Anderson of the Lockheed
Corporation and the board of trustees for Stanford
University; Leo F. Estrada, an associate professor at
the University of California, Los Angeles (UCLA);
Mickey Kantor, a law partner at Manatt, Phelps and
Phillips; Andrea Sheridan Ordin, a former U.S.
Attorney; John Slaughter, president of Occidental
College; Dr. Robert Tranquada, Dean, University of
Southern California School of Medicine; Willie
Barnes, former Commissioner of Corporations of
California; and Richard Mosk, former international
judge and staff member of the Warren Commission.
Also, three senior advisors were assigned to the
Christopher Commission: Jesse Brewer, a retired
officer from the LAPD with 38 years of service;
James Q. Wilson, a widely published UCLA profes-
sor on crime and urban issues; and Patrick Murphy,
former police commissioner of both New York City
and Detroit. The Commission also had a staff of
more than 60 lawyers and three accounting and data
analysis firms.

The Commission heard testimony from 50 expert
witnesses and more than 150 members of the com-
munity in five public hearings in different parts of Los
Angeles. More than 500 LAPD officers were inter-
viewed, and about 650 responded to a survey. The
Commission also examined LAPD complaint reports,
the paperwork of 83 civil damage lawsuits, and com-
munication transcripts from patrol car mobile digital
terminals (MDTs). The investigation lasted more than
3 months. The final report was 297 pages long. Its pri-
mary findings focused on use-of-force policies and
practices, complaint procedures, applicant screening
and recruitment, training, management and supervi-
sion, and organizational structure.

Although LAPD policy required officers to use the
minimum force necessary to gain control of volatile
situations, the Commission found that where such
use-of-force policies existed, they were often not
followed and received little attention from police

management. Poor supervision was a key finding of
the Commission. For example, 63 LAPD officers
each had 20 or more misuse-of-force allegations filed
against them between 1987 and March 1991. For the
most part, these officers had received positive perfor-
mance evaluations. The Commission also found evi-
dence of biased attitudes and conduct unsuited for
police work. Much of this evidence came from a
review of 182 days of MDT transcripts of police
communication from 1989 to 1991 that revealed
hundreds of improper messages, including many
officers speaking in jest of beating suspects of color.

The Commission’s recommendations included
changes throughout the LAPD’s command structure
that were intended to encourage positive attitudes
among officers and increase accountability by incor-
porating direct responsibility to civilian representa-
tives. It found flaws with an organizational structure
in which a Police Commission was responsible for
making departmental policy even though the head of
the Police Commission was an active LAPD officer
and, as such, accountable to the Chief of Police. The
Christopher Commission thought it unlikely that
such a person could defend an agenda that was
contrary to that of the police chief.

The Commission determined that the applicant
screening of officers was inadequate. Although
psychological examinations were administered, there
was little attention given to an applicant’s prior behav-
ior, which, according to criminologists, is the best
predictor of future conduct. They also concluded that
police work itself shapes attitudes and behaviors.
Thus, training and trainers merited greater attention.
At the time, LAPD officer training involved 6 months
in the police academy (which included 8 hours of
diversity training), 1 year on the job under the super-
vision of field training officers (FTOs), and periodic
training thereafter. The Commission recommended
more diversity training, stricter criteria for officers to
serve as FTOs, and more rotation of supervising offi-
cers. It also recommended more training in the use of
verbal skills to deescalate dangerous situations.

Additionally, many officers with excessive force
complaints were often paired with each other or
assigned to work in settings where suspects were
particularly vulnerable to abuse—such as jail
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duty. The Commission recommended against such
practices and also recommended that complaints be
considered in promotion decisions.

A major recommendation was to substantially
change the way complaints against officers were
taken and investigated. From 1986 to 1990, there
were 2,152 complaints, of which only 42 were sus-
tained. Many individuals had been overtly or subtly
discouraged from filing complaints. In predomi-
nantly Hispanic communities, there were often no
Spanish speakers made available for the purpose of
taking complaints. Problems were found with the
resources allocated and the process used for inves-
tigating complaints. Further hampering the process,
officers were often allowed to do an unrecorded
investigative preinterview before an interview of
record. To remedy this situation, the Commission
recommended the creation of an Office of Inspector
General under the Police Commission to investi-
gate and oversee the disciplinary process in serious
complaints. The Christopher Commission also rec-
ommended greater independence for the Police
Commission, greater compensation for its members,
and service for a maximum of 5 years.

Less than 10 years later, the LAPD would find
itself in the midst of another scandal involving cops
assigned to antigang activities who engaged in cor-
rupt and brutal behavior. The Rampart Investigation,
as it was called, eventually led to the imposition of
a federal consent decree. Many police observers
maintain that failure to fully implement the recom-
mendations of the Christopher Commission led to
this later scandal.

Camille Gibson

See also Knapp Commission, McCone Commission,
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Use of Force
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@3 CITIZEN POLICE ACADEMIES

Citizen police academies (CPAs) are intended to
provide community residents with insights into the
nature of police work. These programs are designed
to serve a community relations function by educat-
ing citizens about the structure and operation of
their local police department. Citizens are exposed
to the various problems faced by the police in their
community in the hope that CPA graduates will
become more sympathetic to the difficulties of
modern police work. Ideally, graduates will act as
advocates for their local police, multiplying such a
program’s benefits.

The idea driving CPA programs is that educating
a small number of citizens on how local police
agencies and officers operate will improve broader
community support. This idea was first applied in
1977 in the Devon and Cornwall Constabulary in
the United Kingdom. The Constabulary designed a
10-week “Police Night School” that select citizens
were invited to attend. This school met one night a
week, with different police personnel volunteering
to teach various topics to the citizen-students. The
curriculum was designed to provide attendees with
a general understanding of British policing, as well
as the challenges faced by local constables. The
night school was well received by both constables
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and citizens, and similar programs were implemented
in other British constabularies.

In 1985, the Orlando, Florida, Police Department
implemented America’s first CPA program. The
structure and content of the curriculum used in
Orlando was based upon the British model. The
program also offered attendees the opportunity to
observe an officer during a “ride along” and to
receive basic training in the use of police firearms.
In the following years, CPA programs were adopted
by a number of agencies across the United States.
Most of these programs continued to emulate the
initial British model (a 10- to 12-week program
meeting once a week for 3 hours), although agen-
cies modified aspects of the curriculum to better
reflect community issues. Most CPA programs are
designed to educate the general public, but a small
proportion have curricula designed to meet the
needs and interests of senior citizens, youth, or
business owners.

Research has estimated that about one third of
medium and large police agencies operate some
type of CPA. In one of the few studies to systemat-
ically examine the structure of CPA programs
across the country, Vic Bumphus, Larry Gaines, and
Curt Blakely (1999) found the average CPA was an
11-week program meeting once a week for 3 hours.
These scholars found that the most common topics
covered in CPAs were criminal law, patrol opera-
tions, investigations, crime prevention, use of force,
community policing, narcotics enforcement, homi-
cide investigation, community services, and a “ride
along.” There is, however, variation in the content
of CPA curricula. These researchers noted that
some programs are used more as a public relations
tool than as a mode of educating the public on the
challenges of police work. They suggest that pro-
grams in the former category focus more attention
on dynamic and exciting aspects of police work,
such as firearms training, tactical demonstrations,
and arrest procedures, and deemphasize community
services, crime prevention, and investigations.

Although one or two officers may coordinate
CPA programs and oversee each session, most pro-
grams make use of a range of instructors to provide
different aspects of the curriculum. Police officers

working in crime prevention and on community
policing assignments may discuss the philosophies
and programs employed by the sponsoring agency.
Prosecutors or judges may present information on
how arrestees are handled by local judicial systems.
Investigative personnel may lecture on the nature of
local crime problems and the techniques used in
undercover operations. Civilian or sworn personnel
responsible for collecting and processing forensic
evidence may discuss how crime scenes are handled.

Most of the agencies sponsoring CPAs advertise
their programs in local media outlets in an effort to
attract attendees. Agencies vary in the criteria they
use to select program participants. Some agencies
subject program applicants to a basic criminal
history check and exclude those who have been
convicted of committing a crime. This approach is
rational if agencies are concerned that the program
may provide the local “criminal element” with an
education on police procedures and tactics. Viewed
alternatively, however, excluding those convicted of
a crime may mean that agencies exclude the very
citizens who might benefit the most from partici-
pating in a CPA program.

Most attendees begin their CPA experience with
a positive image of the sponsoring agency and its
officers (Schafer & Bonello, 2001). Although this
allows for a harmonious academy experience for
both instructors and attendees, it may mean that
CPAs “miss the mark™ in their efforts to improve
community relations with some segments of the
population. The very people who may benefit the
most from a CPA experience (members of margin-
alized groups within a community) may be least
likely to participate. Agencies should question
whether the time and money invested in CPA pro-
grams are worthwhile given the types of attendees
they attract. Is it enough to educate those who are
already supportive of the police and to make their
positive attitudes even more positive, or would
agencies be better served if they tried to improve
the perceptions and understandings of citizens who
have historically distrusted the police?

The variation in academy curricula illustrates
that there is no agreement on the appropriate goals
of CPA programs. Some agencies use CPAs to
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educate citizens, foster support for the agency, and
increase citizen volunteerism in support of commu-
nity programs. Other agencies use CPAs as a tool to
generate improved community relations and to high-
light the more glamorous image of the police as
tough crime fighters. Analogously, many agencies
may “preach to the choir” by educating citizens who
already trust and support the local police, rather than
using CPA programs to improve relations that have
historically been strained. No one approach is inher-
ently right. Despite their popularity with both the
police and citizens, the effectiveness of CPA pro-
grams has not been established. and their impact on
police—community relations remains unclear.

Joseph A. Schafer
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@@ CITIZEN'S ARREST

The role of the private person in matters of criminal
pursuit and arrest has its formal roots in medieval
England with the Statutes of Winchester in 1285.
Without an officially organized police force, ordi-
nary citizens were obligated to either initiate an
arrest themselves upon witnessing a crime, or imme-
diately join a communal hue and cry to pursue and
capture a suspected criminal. Because of the advent
of professional law enforcement and rising criminal-
ity in emerging densely populated urban centers in
the 17th and 18th centuries, citizen-initiated arrests
and captures were discouraged, and therefore dimin-
ished in number. Although 18th-century English
common law officially made an arrest by a private
person as legitimate as that of a peace officer’s, pre-
cise regulations for citizen’s arrest further limited its
scope and application.

English common law rules on citizen’s arrest
were later absorbed into Anglo-American law and
codified in arrests by private persons or arrests with-
out warrant at the state level. In the United States,
the law enforcement community has historically
applauded citizen participation in crime prevention.
However, the preferred role for a private citizen has
been confined to merely providing information or
assisting in arrests only when called upon by a
government agent in the dual hopes of restraining
vigilante justice and reinforcing police professional-
ism. By the 19th century, most states had formulated
citizen’s arrest laws restricting a private individual’s
scope of arrest and attaching damages to wrongful
arrests in order to discourage the abuse of its power,
in particular, and its practice, in general.

At present, there are indeed cases of ordinary citi-
zens exercising their legal right to arrest. However,
the laws of citizen’s arrest are most often employed
by public officials—federal agents (customs inspec-
tors or drug enforcement agents) or state law enforce-
ment personnel performing arrests outside their
jurisdictional authority—or private police personnel,
such as security guards or private investigators with-
out license to arrest. Ordinary citizens performing
arrests are most likely to be store owners or employ-
ees detaining suspected shoplifters, or private citizens
carrying out arrest orders from government agents.

In the United States, the authority to perform a
citizen’s arrest still rests on common law and is
regulated by state legislation and judicial interpre-
tation presented through state case law. Although
specifics in the application of these laws may vary
from state to state, the majority of states’ laws are
statutorily similar. In general, a private person has
the same right to arrest as a peace officer. Moreover,
a citizen’s arrest is as legally valid and binding as an
arrest made by an officer. The arrest must be made
promptly or within a reasonable amount of time,
using no more force than is necessary and reason-
able. Following an arrest, the arrestor is obligated
by law to bring the person arrested before a magis-
trate or peace officer without delay, or within a rea-
sonable amount of time. Unlike a law enforcement
agent, however, an ordinary citizen performs an
arrest at his or her own peril and is therefore subject
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to criminal responsibility (false imprisonment or
kidnapping) and/or civil liability (false arrest or
slander) if statutory requirements for the arrest are
not evidenced.

According to common law, and in most state
jurisdictions, a private person may make an arrest
without a warrant when a felony or misdemeanor
constituting a breach of the peace is committed in
his or her presence. However, in some jurisdictions,
such as California and the District of Columbia, a
citizen’s arrest may be performed for any misde-
meanor committed in one’s presence, not just a
breach of the peace (5 Am. Jur. 2d Arrest § 57). In
some states, such as New York and Georgia, an
arrest may also be made if a felony is merely
attempted in one’s presence and the apprehension of
the suspect may actually prevent the perpetration of
the crime (6A C.J.S. Arrest § 13). Finally, as per
common law and in most states, a private person
may lawfully make an arrest without warrant for a
felony not committed in his or her presence if a
felony has actually been committed and one has
probable or reasonable cause to believe that the sus-
pect has actually committed the crime.

Although a private person making a citizen’s
arrest is acting on behalf of the sovereignty, legally,
he or she is not acting as an agent of the state. Thus,
arrests made by private individuals are not subject
to Fourth Amendment challenges (6A C.J.S. Arrest
§ 12). As long as a citizen’s arrest is lawful and is
not induced or supported by any government offi-
cial, a search subsequent to arrest is deemed rea-
sonable and evidence is admissible in court
(Bassiouni, 1977, p. 66). State search-and-seizure
laws do, however, vary with regard to private police
forces (security guards) making citizens’ arrests.
Moreover, some authorities maintain that a state’s
constitutional right to privacy safeguards against
searches conducted by private individuals (79
C.J.S. Searches and Seizures § 43).

Citizen’s arrest laws do not cover shoplifting in
that these laws generally pertain to misdemeanors
that amount to a breach of peace that are committed
in the presence of an arrestor. Shoplifting is not a
breach of the peace, nor is it customarily committed
in the presence of others. Therefore, most states

have enacted separate shoplifting statutes that allow
merchants, or their employees or agents, the author-
ity to stop, question, search, and detain a person
suspected of shoplifting in a reasonable manner for
a reasonable period of time until the arrival of a law
enforcement agent. This “shoplifting detention
authority,” however, is granted to merchants, their
agents, and peace officers, not private citizens.

Barbara Goldman Carrel

See also Arrest, Search and Seizure
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@@ CIVIL LIABILITY

Law enforcement officials are subject to civil liabil-
ity for intentional actions on their part to deprive cit-
izens of constitutional rights. This liability derives
primarily from the Ku Klux Klan Act of 1871,
enacted as a response to the systematic injustices
leveled against blacks in the aftermath of the Civil
War. Although written with a narrow constituency in
mind, the Act is cast in broad terms, providing a
remedy against “any person” who, under color of
state law, deprives any person of “any rights, privi-
leges or immunities secured by the Constitution.”
The Act is codified as 42 U.S.C. §1983.

During the 1960s and 1970s, the U.S. Supreme
Court began widening the coverage of Section 1983
to match its expansive language. In Monroe v. Pape
(1961), the Court held that Section 1983 provides a
remedy for any constitutional violation committed
under color of state law. Prior to that decision, the
Court had left unresolved the question of whether the
phrase “under color of state law” includes actions
taken by public officials in the course of their
duties, but not mandated by the law of the state. In
1971, the Court went a step further, ruling in Bivens
v. Six Unknown Named Agents of Federal Bureau of
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Narcotics that a private right of action existed for
violations of constitutional rights by federal offi-
cials, analogous to that of Section 1983. These deci-
sions significantly increased the limits of personal
liability for state and federal officers.

At the same time, the Court developed a scheme
to protect individual public officials from Section
1983 and Bivens liability. Common law had long
recognized certain immunities for public officials.
Judges, legislators, prosecutors, the president, and
other members of the executive branch are all
absolutely immune from liability for actions taken
within the scope of their discretionary authority. In
1967, the Court began a process of extending a
qualified immunity to law enforcement officers and
other government officials for actions taken during
the execution of their official duties.

In Pierson v. Ray, the Court established a good-
faith defense for public officials. The Pierson Court
held that police officers who had arrested several
black ministers in a “whites only” area of a train
station were immune from damages so long as they
“reasonably believed in good faith that the arrest
was constitutional.” The Pierson standard contained
both an objective component (reasonable belief)
and a subjective component (good faith).

In Harlow v. Fitzgerald (1982), the Supreme
Court abandoned the subjective prong of the test,
thus broadening the scope of protection afforded
officers. The new test shielded government officials
from civil liability as long as their conduct did not
“violate clearly established statutory or constitu-
tional rights of which a reasonable person would
have known.” Under Harlow, if the right violated
by an official is found to be not clearly established
at the time of the official’s action, the official is
shielded from liability even if a court determines
that a violation of constitutional rights occurred and
even if the official knew that his conduct violated
the plaintiff’s rights.

Qualified immunity is thus a broad protection.
Even if an officer believes him- or herself to be vio-
lating a citizen’s constitutional rights—and even if
he or she is right in this belief—he or she is never-
theless protected from liability as long as that vio-
lated right has not been clearly established.

According to Anderson v. Creighton (1987), a right
is clearly established if the “contours of the right are
sufficiently clear that a reasonable official would
understand that what he is doing violates the right.”
Again, an especially knowledgeable officer who
intentionally violates someone’s rights may never-
theless be exempt if an officer of average knowl-
edge would not have been aware of the right.
Subjective intent is irrelevant to the determination
of immunity. Moreover, qualified immunity is a
protection from suit, not just a shield from liability.
Unless a plaintiff can show that the right he or she
alleges to have been violated was clearly estab-
lished, his or her claim will be dismissed.

The doctrine of qualified immunity encompasses
two policy choices. First, it reflects a decision that
public officials should not be held strictly liable for
knowledge of the law. For ordinary citizens, igno-
rance of the law is not a defense. Second, it reflects a
judgment that officers should be held to what essen-
tially amounts to gross negligence standard of care.

One justification for this departure from common
practices is the fear that, absent these protections,
officers will be inhibited from performing their duties.
Given the uncertainty that often surrounds the para-
meters of constitutional principles, officers may be
unclear whether their potential conduct violates the
law. Given the possibility of Section 1983 liability,
officers may be fearful of subjecting themselves to
liability. Qualified immunity helps to prevent paral-
ysis in the face of uncertainty in the law.

At the same time, as some scholars have noted,
qualified immunity may undesirably extend nearly
blanket protection to public officials, a problem
sometimes referred to as moral hazard. Insurance
companies enforce deductibles to prevent against
the risk of moral hazard—without a theft deductible,
a driver might have no incentive to lock his or her
car. The deductible ensures that the incentives of the
driver and the insurance company are consistent.

One aspect of the moral hazard of qualified immu-
nity doctrine is that under the existing standard, offi-
cers have no incentive to educate themselves as to the
law because an officer’s state of mind is irrelevant. A
second problem is that the Court has set the bar for
“clearly defined” principles so high, that few rights
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will be protected under Section 1983. A third problem
is that constitutional rights will not continue to
evolve: In cases where qualified immunity is
claimed, if a court determines that the principle
alleged to have been violated is not clearly estab-
lished, then the matter is dismissed without a deter-
mination of whether the defendant’s rights actually
were violated. Few precedents are established,
making it harder still to bring future claims. A
fourth problem is that victims go uncompensated,
and, although state agencies can insure themselves
against the cost of potential lawsuits, it is difficult,
if not impossible, for an ordinary citizen to insure
him- or herself against violations of his or her civil
liberties.

As a consequence of these considerations, some
observers have proposed bifurcating the qualified
immunity standard; that is, establishing separate
standards for higher- and lower-level public offi-
cials. There are some compelling reasons to protect
higher-level public officials from suit: The behavior
of elected officials is checked to some extent by the
political process, and the costs of having elected
officials involved in lawsuits are particularly high.
These concerns are not present for lower-level offi-
cials. Without question, some costs attach to having
police officers present in court to testify in legal
proceedings, but these costs are categorically differ-
ent from having, say, the Secretary of State spend
his or her days giving depositions.

Nevertheless, the Supreme Court rejected an argu-
ment for a bifurcated qualified immunity standard in
Anderson v. Creighton. Writing for the majority,
Justice Scalia held that a split standard would create
unnecessary confusion. Thus, the status quo remains:
State and federal officials are subject to liability for
violations of constitutional rights under Section 1983
and Bivens. They are entitled to immunity, however,
unless the plaintiff can show that the right alleged to
have been violated was clearly established.

Evan J. Mandery

For Further Reading

Anderson v. Creighton, 483 U.S. 635 (1987).
Bivens v. Six Unknown Named Agents of Federal Bureau of
Narcotics, 403 U.S. 388 (1971).

Harlow v. Fitzgerald, 457 U.S. 800 (1982).
Monroe v. Pape, 365 U.S. 167 (1961).
Pierson v. Ray, 386 U.S. 547 (1967).

@a CIVIL RIGHTS
VIOLATIONS BY POLICE

The Department of Justice (DOJ) investigates civil
rights violations committed by police officers as
well as violations that suggest patterns and prac-
tices of misconduct within law enforcement agen-
cies. The Criminal Section of the DOJ Civil Rights
Division prosecutes officers under 18 U.S.C. § 242,
which pertains to color of law violations. Color of
law violations include excessive use of force, unex-
plained shootings, sexual abuses, dangerous restraint
techniques, unlawful searches and seizures, false
arrests, and filing false reports while acting in an
official capacity. Two examples of color of law
violations are the 1992 indictments of four Los
Angeles Police Department (LAPD) officers for the
1991 beating of Rodney King and the 2000 indict-
ment of Jacksonville Deputy Sheriff Karl T. Waldon
for the false arrest, robbery, and killing of local
businessman Sami Safar. The Special Litigation
Section indicts police agencies under 42 U.S.C. §
14141 wherever an investigation provides evidence
of an existing pattern or practice of misconduct by
its employees. Known as The Police Misconduct
Statute, 42 U.S.C. § 14141 has been used in DOJ
lawsuits against police departments in Pittsburgh,
Pennsylvania; Steubenville, Ohio; and New Jersey,
among others. Police departments in Washington,
DC, and Highland Park, Illinois, have resolved pend-
ing lawsuits by signing the Memoranda of Under-
standing, which allows the DOJ to monitor each
department’s compliance with reform measures
over at least a 5-year period.

One of the DOJ’s most publicized convictions for
criminal civil rights violations involved the 1991
videotaped beating of Rodney King by four LAPD
officers. Although the officers were acquitted by a
local jury in 1991, the Criminal Section and the
U.S. Attorney’s Office in Los Angeles conducted an
investigation that led to the 1992 federal indictment
on two color of law violations. Three of the officers
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were indicted for excessive use of force, and the
fourth, their supervising sergeant, was indicted for
failure to stop the others from using such methods.
In 1993, two of the officers, Sergeant Stacey Koon
and Officer Laurence Powell, were convicted. This
federal conviction eventually led to a review of the
LAPD’s practices.

In 2000, the Criminal Section and the U.S.
Attorney’s Office for the Middle District of Florida
indicted Jacksonville Deputy Sheriff Karl T. Waldon,
three former officers, and three civilian co-conspirators
for committing murder, robberies, thefts, and drug
offenses. In 1998, Waldon arrested a Jacksonville busi-
nessman, Sami Safar, on a false pretext, drove him to
aremote location, strangled him, and stole the $50,000
bank withdrawal Safar recently made (Office of the
United States Attorney, 2003). Waldon was eventually
convicted on 14 counts, including color of law viola-
tions and obstruction of justice.

The Police Misconduct Statute allows the
Special Litigation Section to direct action against
police departments for failure to discipline, train, or
monitor the officers’ actions. This statute was devel-
oped as a response to the beating of Rodney King
and The Christopher Commission’s report that
condemned the LAPD for ineffective investiga-
tions of civilian complaints and officer supervi-
sion. In 1996, the pattern or practice principle was
applied to investigations of police departments in
Pittsburgh, Pennsylvania, and Steubenville, Ohio.
The investigation claimed that police officers in
both cities made false arrests, conducted illegal
searches and seizures, and used excessive force
while making arrests or while individuals were in
custody. Officers were also heard using racial slurs
when dealing with African Americans. The depart-
ments were criticized for improper management,
failure to investigate civilian complaints, failure to
discipline officers charged with misconduct, and
failure to provide adequate training and supervision.
Both cities entered into consent decrees that
included provisions such as better use-of-force train-
ing and policies, stronger reporting mechanisms,
development of early warning systems to officers at
risk of color of law violations, improved disciplinary
procedures, and a compliance monitoring system
(Livingston, 1999).

In April 1999, the New Jersey Attorney General’s
office published a report that New Jersey state
troopers were using racial profiling as a basis for
traffic stops and searches. The review was prompted
by public outcry and attention from incidents such
as the 1998 shooting of three unarmed black and
Latino men traveling to basketball trials on the New
Jersey interstate highway. The DOJ filed a lawsuit
against New Jersey state police from evidence of
discriminatory practices and inadequate punishment
of officers. According to the Civil Rights Division’s
Activities and Programs Brochure (2002), the police
department entered into a 5-year consent decree that
included reforms such as requiring state troopers to
refrain from using race or ethnicity when selecting
motorists for traffic stops; documenting the race,
ethnic origin, and gender of all drivers stopped; and
providing the reason for the stop. The decree also
developed the Management Awareness Program,
which requires supervisors to use and review com-
puterized information on traffic stops and miscon-
duct investigations as an early warning system to
identify discriminatory behaviors.

The Special Litigation Section also uses the
Memoranda of Understanding to resolve investiga-
tions with law enforcement agencies without entering
into a lawsuit. The Memoranda of Understanding
authorizes the Section to monitor an agency’s mea-
sure of compliance or progress with reforms in a
consent decree. In 2001, the Metropolitan Police
Department in Washington, DC, signed a Memo-
randa of Understanding after the Section investigated
allegations of excessive force. Also in 2001, the
Highland Park, Illinois, police department signed the
Memoranda in order to resolve an investigation into
racial profiling allegations. In 2002, the City of
Cincinnati, prompted by riots and public outcry from
the unexplained police shootings of several African
American civilians, signed a collaborative agreement
with the DOJ to reform excessive-force practices.

Dara N. Byrne
See also Complaints Against Police, Use of Force
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@3 CIVILIAN COMPLAINT
REVIEW BOARDS

Civilian complaint review boards, also referred to
as citizen oversight of police, operate in diverse
ways. These boards include citizens in the process
of handling complaints against individual police
officers and monitoring police organizations. A
general goal is to enhance police accountability by
ensuring that officers use appropriate levels of
force, officers treat individuals without bias, police
organizations support policies and procedures that
facilitate professionalism, and procedures exist for
the fair receipt and investigation of complaints
against the police. Dramatic incidents of police
misconduct focus attention on the mechanisms that
exist or do not exist to prevent and respond to such
conduct. Citizen involvement in oversight of police
is viewed by advocates as one potentially valuable
part of a system that can prevent misconduct; it is
not seen as a panacea for preventing police miscon-
duct. Traditionally opposed by police practitioners,
citizen oversight is also viewed with skepticism and
is believed to produce harmful results.

Two general mechanisms exist to hold police
accountable. Internal mechanisms are those within
police organizations and include formal policies,
direct supervision, leadership, and internal affairs
units. External mechanisms are outside of police
organizations and seek to ensure that police are
accountable to the public for their conduct. Court
decisions in the United States serve this function by
compelling police to change their practices. These
include landmark decisions such as Mapp v. Ohio and
Miranda v. Arizona, and lesser-known civil decisions

that hold municipalities liable for police conduct,
such as Thurman v. City of Torrington, CT. Other exter-
nal mechanisms include law enforcement accredita-
tion bodies, the media, “watchdog groups,” and
civilian complaint review boards. Civilian com-
plaint oversight mechanisms exist in many nations
around the world, including Australia, Canada, and
the United States.

GROWTH OF CITIZEN OVERSIGHT

Citizen involvement in oversight of police grew
significantly in the last two decades of the 20th cen-
tury. In 2001, more than 100 different citizen over-
sight bodies existed in the United States, up from
the 13 that existed in 1980. Rather than exhibiting
steady growth, this trend is characterized by failures,
setbacks, and successes across several decades.
Interest in the idea of involving citizens in police
oversight appeared in the 1920s and, over time, has
tended to grow out of high-profile conflicts between
communities and police, many involving minority
communities. A handful of cities in the United
States experimented with citizen involvement during
the 1950s. One of the first important citizen over-
sight agencies appeared in Philadelphia in 1958.
Despite important failures of citizen review during the
1960s, the trend persists today. Interest in citizen
review boards during the past 30 years has coincided
with more widespread concern about public account-
ability and citizen involvement in government. In
general, citizen oversight is part of a system of checks
on police power.

An important reason for the creation of civilian
review boards is the recognition that internal over-
sight mechanisms, including rules and procedures,
police supervision, and police handling of citizen
complaints, can and do fail in important ways.
Several high-profile cases and many seemingly
mundane occurrences illustrate that the failures of
police to control misconduct are not isolated anec-
dotes. A significant result of these failures is the ero-
sion of public confidence in the ability of the police
to ensure internal accountability. The growth of
citizen oversight has also coincided with increased
openness of at least some police organizations,
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greater awareness and concern about the extent of
police misconduct, and the spread of community
policing.

The “code of silence” in policing is believed to be
a significant impediment to quality investigations into
police misconduct. The code of silence is the idea that
police officers are not cooperative during investiga-
tions of fellow officers. External oversight procedures
are believed to help overcome this problem. Evidence
suggests that concerns about the code of silence are
valid. Following investigations of police conduct
in New York and Los Angeles, the Mollen and
Christopher Commissions concluded that the code of
silence is a significant impediment to thorough inves-
tigations of police conduct. A 2000 report on the
results of a national survey of police officers in the
United States shows that the code of silence remains
an important part of policing. Whereas more than
70% of responding officers indicated that the code of
silence is not an essential part of the trust required for
good policing, more than 50% of respondents indi-
cated that officers do not always report serious abuses
of authority by fellow officers.

Numerous commissions that have studied serious
instances of civil unrest and police-community con-
flicts concluded that complaints against the police
should be subjected to external review procedures.
In 1931, the Wickersham Commission recommended
the creation of independent bodies that would aid
citizens with complaints against police, the 1968
Kerner Commission report advised that there be
some body external to municipal agencies that
would review citizen complaints, and a 1981 U.S.
Civil Rights Commission report recommended that
citizen complaint processes undergo external
review. Today, the International Association of
Chiefs of Police endorses citizen involvement in
complaint procedures. These recommendations
imply that external review could reduce the chances
and severity of police misconduct and could also
improve police—community relations.

DIVERSITY OF FORMS

Citizen review agencies have been characterized as
falling into one of five categories that vary in terms

of their structure and function. Nevertheless, some
agencies blend elements of different types. The first
type of organization receives and investigates citizen
complaints; the second type reviews police investi-
gations into complaints; the third receives appeals
of police investigations and dispositions and may
make recommendations to the police; the fourth
type primarily serves a monitoring role; and the
fifth type consists of nonsworn police employees
who are involved in the complaint process.

Civilian complaint review boards serve two pri-
mary functions: independent handling of com-
plaints against police and monitoring of police
organizations. The independent nature of civilian
review boards is a defining feature because it is
believed to enhance the fairness of the complaint
process by reducing the influence police have and
to make the complaint process more open to the
public. The independent nature of civilian review
boards is believed to overcome the limitations of
internal oversight processes, such as the code of
silence; make police organizations more open to
public examination; increase complainant satisfac-
tion; improve police—community relations; and
reduce community concerns about high-profile
abuses of power. Opponents, however, contend that
independent civilian review will be ineffective and
could possibly lead to problems for the following
reasons: Outsiders cannot fully appreciate police
decisions; civilians are not qualified to effectively
review and investigate police actions; effective
oversight procedures already exist; the process will
be unfair to officers; and officers may begin to
second-guess their actions, thus compromising
effective policing.

The independence of citizen oversight proce-
dures is complex because it refers to several aspects
of oversight. The independence of review proce-
dures can vary in terms of structure, operation, and
perception. Civilian review boards can be con-
structed so that they are apart from police organiza-
tions and commonly include citizens who are not
employed by a police organization. The actual
structure of these boards does not necessarily mean
they will operate independently. For instance, some
boards may be dependent on police-led investigations
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into complaints, whereas others have authority to
investigate complaints and subpoena witnesses.
Finally, civilian review boards can be perceived as
more or less independent of police. Perceived inde-
pendence becomes significant when the legitimacy
of complaint procedures is in doubt, and a goal is to
enhance police—community relationships. Studies of
citizen review procedures show significant variabil-
ity on these dimensions.

Whereas the independent review function focuses
attention on the individual actions of police officers,
the monitoring function is more concerned with the
police organization. The monitoring role is significant
because it has the potential to examine broader issues
and produce meaningful changes within police
organizations. The potential of the monitoring func-
tion makes sense given that characteristics of police
organizations, such as culture, can greatly affect mis-
conduct. Citizen review boards that serve a monitoring
role review police policies and make recommenda-
tions, oversee the complaint process, engage in com-
munity outreach, and solicit information from citizens
about their experiences with police. External oversight
procedures in San Jose, California; Boise, Idaho; San
Diego, California; Los Angeles County; and Portland,
Oregon engage in monitoring activities.

EFFECTIVENESS

Prominent failures of civilian oversight bodies, such
as those in Philadelphia; New Orleans; Washington,
DC; and New York have been cited to suggest that
these mechanisms are ineffective. However, very
little empirical evidence exists on the effectiveness
of citizen oversight. Experts agree that assessing the
effectiveness of citizen oversight procedures is a
difficult task. In order to understand the successes
and failures of citizen review, it is first necessary
to identify evaluative criteria. The outcomes com-
monly identified as being appropriate are increased
public confidence in police, greater fairness and
completeness in complaint investigations, reduced
police misconduct, ensured discipline for miscon-
duct, police adherence to policies and procedures,
and improved public satisfaction with the complaint
process.

One common standard used to evaluate citizen
oversight is the rate of sustained complaints. Low
sustain rates by citizen review boards are some-
times viewed as evidence of ineffectiveness. The
use of sustain rates is problematic because there is
no established standard for comparison, and sustain
rates capture only one function of review bodies.
In addition, the nature of citizen oversight bodies
might bring to light more mundane complaints,
such as rudeness, that are difficult to sustain and
might increase the total number of complaints,
reducing the chance for high sustain rates. Another
way to think about assessing the effectiveness of
citizen review is to consider the arguments that sup-
port and oppose citizen involvement in oversight.
These concerns, such as the ability of citizens to
conduct fair and thorough investigations and
whether citizen review affects the quality of police
behavior, have not been sufficiently tested.

Cases of failure and success point to some com-
mon factors that seem to be important determinants
of effective citizen oversight. First, effectiveness
might depend on how well the agencies work
together. This can be especially important if the
citizen oversight body depends on the police orga-
nization for important information. Second, the
structure of the review agency may not provide the
opportunity for meaningful oversight. Oversight
agencies that are largely dependent on police and
lack meaningful power are likely to fail. Third,
citizen oversight agencies established by a local
ordinance, rather than Memoranda of Understanding
or mayoral executive order, tend to have the power
and authority that increase the chances of having an
impact. Fourth, a citizen review body is likely to be
successful if it works with a police organization that
1s committed to learning and improving. Fifth, a
review body requires a minimum level of staffing,
funding, and leadership in order to increase the
chances of success. Experts contend that citizen
oversight agencies are likely to succeed if they per-
ceive their role as being broad and engage in a wide
variety of activities, including monitoring tasks
such as policy review.

William M. Wells and Joseph A. Schafer
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@& CLEARANCE RATES

Clearance rates are the percentage of reported or
discovered crimes that are solved by the police.
Cases are considered solved when arrests are made,
even though they may not result in a conviction.
Exceptional clearances are instances when police
believe they have identified the perpetrator but are
unable to make an arrest, as is the case when the
perpetrator commits suicide or flees the country, or
when the victim will not cooperate. Clearances also
can occur when someone arrested for a particular
offense then confesses to other crimes or is impli-
cated in their commission.

Clearance rates vary enormously from crime to
crime. Thus, data from the Uniform Crime Reports
assembled by the Federal Bureau of Investigation
(FBI) show the following nationwide clearance
rates in the year 2000 (FBI, 2001):

Murder 63.1%
Forcible rape 46.9%
Robbery 25.7%
Aggravated assault 56.9%
Burglary 13.4%

Larceny-theft 18.2%
Motor vehicle theft 14.1%
Arson 20.5%

USES OF CLEARANCE RATES

Clearance rates are useful for several purposes. First,
they provide an indication of the risk of committing
crimes; that is, it is much easier to get away with com-
mitting some crimes than others. The knowledge that
police are relatively successful solving certain kinds
of offenses can function as a deterrent to those con-
templating such actions. Where clearance rates are
low, as in the case of auto theft, the message goes out
that citizens need to be particularly vigilant and take
self-protective measures, such as using steering wheel
clubs and alarm systems.

Second, clearance rates are a measure of police
productivity—how well the police are doing their job
and whether, over time, their performance is improv-
ing or declining. Examining the clearance rates of
different cities or police precincts within cities is a
means of judging the effectiveness of law enforce-
ment in a comparative context. It is especially useful
in evaluating special units assigned to particular
categories of crimes, such as sex crime units.

Thus, clearance rates are a means of holding police
departments and divisions accountable. Reward and
punishment of police administrators can be based in
part on the objective standard of success in catching
criminals rather than intuitions about the quality of
their work. Deploying and redeploying of police
officers to various locales and responsibilities can
also be done more rationally when shortcomings
are measured accurately. Clearance rates used in
such fashion are part of a standard strategy used by
the leadership of modern police departments entail-
ing the use of quantitative data as a management
tool (Silverman, 1999).

PROBLEMS WITH CLEARANCE RATES

There are a number of drawbacks in relying on
clearance rates, which suggest that they should be
interpreted cautiously. First is the issue of accuracy:
There is significant potential for error in both the
numerator and the denominator of the rate. As to the
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number of crimes solved (the top of the fraction), the
police decision to make an arrest does not mean they
have found the right person. Because of mistakes by
eyewitnesses, flawed analysis of physical evidence,
stereotyping of offenders, and a host of other factors,
police sometimes get things wrong. The fact that a
significant number of people charged either have
their cases dismissed or are acquitted by juries bears
this out. It is important to note that exculpation of
the charged individual by one means or another does
not eliminate the case from the cleared case file and
thereby reduce the clearance rate.

Clearance of cases is especially suspect when
police and prosecutors get the accused to confess
to previously unsolved cases. Because police have
a great incentive to boost their clearance rates, they
will sometimes encourage such multiple confes-
sions as part of a plea bargain: Criminals who say
they committed more crimes ironically may wind
up getting lesser sentences. Thus, a classic study of
policing done by criminologist Jerome Skolnick
(1966) revealed that one burglar admitted commit-
ting 400 separate offenses. It seems probable that
at least some of these burglaries were done by
others, and it seems especially improbable that a
career criminal who committed crime routinely
could remember and differentiate that many
instances of misconduct. The phenomenon of falsi-
fied confession came to public attention during a
2004 investigation of clearance rates in Broward
County, Florida, which showed (among other
things) that one offender, in fact, had been in jail
when 6 of the 21 crimes to which he confessed
were committed (O’boye, 2004).

The denominator of the clearance rate fraction is
also problematic. Many crimes are never reported
to the police, particularly those that are relatively
minor. Participants in fights often do not report
assaults against them out of embarrassment; those
who have property stolen often do not call police
because they are skeptical that anything will be
done; victims of domestic violence often fail to
report out of fear of retaliation. Thus, clearance
rates are artificially inflated because the number of
crimes reported is far less than the true number that
really happened. What is most paradoxical is that

really good police departments may wind up looking
worse (i.e., having lower clearance rates) because
the confidence that citizens have in them prompts
them to report a far greater percentage of crimes
than would be reported to slipshod departments that
the citizenry does not trust.

Another problem with the denominator is that
some crimes come to the attention of the police
only when they engage in proactive law enforce-
ment. Drug sales are a good example: Unless police
pose as desirous buyers (i.e., “buy and bust” opera-
tions), drug sales rarely come to their attention; the
same is true of prostitution. The clearance rate in
such victimless crimes looks very high, when in
fact, the vast majority of offenses are unrecorded
and very few are ever solved.

Not only are clearance rates fraught with the
potential for error, but there is controversy about
how they are used (Levine, Musheno, & Palumbo,
1986). Because the rates are used to evaluate police
performance, reliance on them may heighten the
importance of the law enforcement function of
police at the expense of order maintenance, prob-
lem solving, and social service. Their use may
pressure agencies to promote arrests when another
course of action, such as informal intervention, may
well be more beneficial socially, as in the case of a
brawl among juveniles, where sparing participants a
criminal record might be desirable. Police may also
be encouraged to make shoddy arrests that will
never stand up in court, to bolster the image of
effectiveness; quantity of arrests rather than quality
is stressed.

CONCLUSION

Clearance rates are an important indicator of the
success of one aspect of police responsibility—
apprehending criminals. However, as is true of any
empirically based performance indicator, they
cannot be accepted at face value; they are only an
approximation of reality because exactitude is
impossible. Moreover, because the police role in
society is so complex and multifaceted, care must
always be taken to use clearance rates together with
measures of how well police perform their other
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duties and how positively they are perceived by
the public.

Achieving high clearance rates is a means to the
end of having a safe, orderly, and just society, not an
end in itself.

James P. Levine
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2xad COLD CASE INVESTIGATIONS

Most homicide investigators consider the first
72 hours the most crucial for developing the leads
necessary to solve a case. An investigation that lacks
viable leads, cooperative witnesses, or physical evi-
dence may be stalled indefinitely. With passing time,
these unsolved cases become “cold.” Departmental
budget constraints, personnel changes, and the soar-
ing homicide rate have all contributed to the grow-
ing number of unsolved cases. Specialized cold case
squads have become a popular option for many
police departments and prosecutors’ offices over-
whelmed by large numbers of unsolved cases. Real-
location of resources, focused on the review of these
cold files, and advancements in computer technol-
ogy and DNA analysis have made the resolution of
some cold cases possible.

The homicide rate progressively increased in
the United States every year from 1960 through
the mid-1990s; the greatest escalation occurred bet-
ween the mid-1980s and early 1990s. Overburdened
detectives, forced to handle multiple ongoing inves-
tigations while still responding to new crime scenes,
could not conduct the necessary investigative follow-up.

Budget restraints and the retirement and transfer of
personnel also contributed to the increased caseload
for detectives, as well as the reliance on less experi-
enced officers to work new or ongoing cases. Crime
labs and medical examiners’ offices also felt the
burden of this growing caseload, and a backlog of
evidence analyses led to delayed reporting to the
homicide investigators.

The cases most likely to become cold are gang-
and drug-related deaths; deaths of immigrants, tran-
sients, and the homeless; and cases where the victim
is unidentified. Traditionally, one of the most impor-
tant investigative tactics is uncovering the relation-
ship between killer and victim to establish a motive.
However, many of these unsolved cases either
involved minor arguments, often drug- or gang-
related, that escalated to violence, or resulted from
seemingly random attacks in which the killer had no
known previous relationship with the victim.
Traditional investigative approaches, focused on
uncovering motive, proved ineffective in solving
these seemingly motiveless homicides; it was
increasingly difficult to establish the relationship
between victim and perpetrator. Particularly in gang-
and drug-related crimes, killers and witnesses them-
selves were killed or incarcerated for other crimes
before they could be identified and interviewed.
Other witnesses had questionable credibility or were
unwilling to come forward with evidence. As a
result, while the homicide rate increased, the homi-
cide clearance rate across the nation dropped
sharply.

Cold case squads were created specifically to
alleviate the backlog of unsolved cases. Most were
formed when the murder rate began to decline in
the late 1990s, when departments could reallocate
resources to begin investigating cold files. The
staffing and setup of a cold case investigative unit
varies based on municipality and departmental
resources. A squad can be a single full-time investi-
gator, or multiple investigators working either part-
or full-time; some squads enlist retired homicide
detectives on a volunteer basis. Squads can become
established departments or act as ad hoc squads
assigned to high-profile cases. The squads are often
housed within a police agency, but can also be



70 @@ Communications Interoperability

established in prosecutors’ offices. Often, officers
working cold cases are not assigned shift rotations
and do not respond to fresh homicide crime scenes.
In some cases, the absence of an established squad
does not dissuade many tireless officers, motivated
by particular cases that haunt them, from continu-
ing to work on cold cases. Many squads use outside
resources and expertise, including collaborating
with the U.S. Marshals Service and the FBI. In
some jurisdictions, such as Washington, DC, FBI
agents are actually assigned to the cold case squad.
The U.S. attorney for Washington, DC, also assigns
a full-time prosecutor who handles only the cases
generated by the cold case squad.

Most of the cases referred to the squad are at
least a year old and are prioritized according to the
likelihood of solvability. Although most investiga-
tors agree that the first 48 to 72 hours are critical to
solving a homicide case, cold case investigators
acknowledge that the passage of time can prove a
benefit. With time, relationships change and former
allies become adversaries; once-reluctant witnesses
come forward. Some witnesses develop their own
trouble with the criminal justice system and provide
information on cold cases in exchange for favorable
consideration. Offenders may boast of their crimes
to others. Programs such as Crime Stoppers, which
offer cash rewards for information, are now avail-
able and encourage anonymous informants to come
forward with new leads. Frequently, a witness in
one cold case will have information about a second
case involving the same subject or occurring in the
same neighborhood.

Advancements in DNA analysis, fingerprint
technology, and more sophisticated computer net-
works have greatly aided cold case investigations.
One example, the Combined DNA Index System
(CODIS), is network software developed to link
local, state, and national forensic DNA laboratories.
DNA profiles are collected from crime scene evi-
dence, convicted offenders, and unidentified remains
or profiles from relatives of missing persons. CODIS
allows crime scene evidence to be compared with
offender databases for a potential match. Even if a
specific suspect is not identified, different crimes
may be linked to each other, sometimes uncovering

a serial pattern. A cold case in one jurisdiction may
be linked to an ongoing or cold case in another, and
the information sharing between the two may keep
both respective investigations alive, potentially
moving them forward.

Even with these technological advancements and
the decrease in the homicide rate, many law enforce-
ment agencies continue to struggle with budgetary
and personnel concerns. Recognizing this financial
and personnel burden, the Vidocq Society, an exclu-
sive, crime-solving, nonprofit organization, was
founded in 1990. The Society, made up of forensic
experts, investigators, and private citizens, meets
monthly in Philadelphia, Pennsylvania, to collectively
dissect a single case and its evidence to refocus a cold
case investigation. All work is done in close collab-
oration with law enforcement and is undertaken by
the Society at no cost to the victims’ families or law
enforcement.

Karyn Hadfield
See also Clearance Rates, Homicide Investigation, Vidocq
Society
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2 COMMUNICATIONS
INTEROPERABILITY

OVERVIEW

The ability of public safety personnel to communi-
cate in a timely, reliable, and secure manner via
radio has always been a critical requirement for the
mission operations of public safety and disaster
response personnel at the local, state, federal, and
tribal levels. Compounding that requirement, recent
acts of domestic terrorism, civil disturbance, youth
violence, and natural disasters requiring multiagency
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and multijurisdictional public safety response have
dramatically underscored the need for public safety
officials to better communicate in order to coordi-
nate their efforts at the scene of an incident—not
just within agencies, but across jurisdictional and
functional lines. This communications capacity,
essential to the protection of lives and property, is
known as interoperability.

Interoperability is formally defined as communi-
cations links that permit persons from two or more
different agencies to interact with one another and
to exchange information according to a prescribed
method in order to achieve predictable results. In
simple terms, it is the ability of public safety offi-
cials to communicate across different wireless
systems on demand and in real time.

CURRENT ENVIRONMENT
AND BACKGROUND

Although significant progress has been made in
advancing public safety communications interoper-
ability nationwide since the 1990s—particularly in
the wake of the events of September 11, 2001, which
elevated the issue to a national priority—most states
and local jurisdictions, and the federal government,
continue to face significant challenges to achieving
seamless wireless communications.

Specific barriers to achieving interoperability
include aging infrastructure, lack of interjurisdic-
tional cooperation, funding constraints, insufficient
spectrum and spectrum inefficiency, disparate tech-
nologies due to a lack of standards, and security
issues.

Aging Infrastructure

Much of the nation’s public safety wireless infra-
structure is antiquated—with most systems more
than 15 years old, and many 20 to 25 years old. The
maximum optimal life cycle for much of this equip-
ment is 8 years, meaning public safety agencies rely
on wireless networks that are two or three genera-
tions behind technologically. Furthermore, many
wireless networks were developed incrementally
over the years, in part because of funding constraints,

and their expansion often lags behind demographic
shifts or other development changes. The net effect
of these conditions is less-than-optimal network
design, poor coverage, and dead spots within and
between jurisdictions.

Lack of Coordination and Partnerships

The lack of coordination and partnerships among
government leaders and public safety officials in
planning for and implementing public safety land
mobile radio (LMR) systems has created a challenge
that is, in many cases, as significant as the techno-
logical barriers to interoperability. In fact, findings
from an analysis of fire and emergency medical
services communications interoperability indicate a
significant need for coordinated approaches, rela-
tionship building, and information sharing—all crit-
ical to solving key interoperability issues such as
spectrum sharing, funding, standards development,
and systems security.

Several important issues have emerged as chal-
lenges to successful coordination and partnership
activities. These issues include “turf issues” associated
with the management and control of radio systems,
the lack of a shared priority for interoperability, and
limited sharing of interoperability solutions within
the public safety community.

Jurisdictional boundaries often create artificial
barriers that hinder cooperation and collaboration in
situations in which achieving interoperability 1is
necessary. One such barrier relates to the manage-
ment and control of wireless systems. Historically,
individual communications managers and technical
radio specialists were solely responsible for provid-
ing communications for their respective agencies,
resulting in the development of stand-alone systems
that served the mission of a single agency or juris-
diction at the expense of cost efficiencies and inter-
operability. In addition, the importance of, and need
for, interoperability is not sufficiently understood
by decision makers or the organizations that influ-
ence those decision makers. Finally, information
sharing and best practices regarding interoperability
are not established or available at all levels of govern-
ment. Improving communications interoperability
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requires a willingness to collaborate, despite
jurisdictional boundaries or political barriers.

Funding Constraints

The interoperability problem is further exacer-
bated by funding shortfalls, which limit or elimi-
nate equipment and network upgrades. Frequently,
covering basic maintenance costs is a challenge—
obtaining funds for a major upgrade, or for a com-
plete system replacement, is nearly impossible.
Federal agencies and state governments have not
had sufficient funding to build out their respective
networks, let alone ensure interoperability. In some
cases, funding shortfalls result in officials dropping
or ignoring requirements for interoperability among
interacting public safety networks.

Funding challenges persist in large part because
elected officials and budget directors are not pro-
vided with sufficient information to justify inter-
operability investments. Without such investments,
public safety agencies will be ill-equipped to handle
current and future public safety communication
requirements, and public safety missions will be
compromised.

Insufficient Spectrum and Spectrum Inefficiencies

Public safety communicators, already hampered
by congestion and interference resulting from insuf-
ficient radio spectrum, are facing increased need and
competition for this finite resource. In the public
safety community, growing requirements for trans-
mission of data, images, and video are increasing
spectrum needs. Meanwhile, well-resourced com-
mercial entities are vying for the same spectrum to
enable new applications for wireless technology.

Because it has been so difficult for public safety
to acquire spectrum, public safety agencies have
been required to use their existing spectrum more
efficiently. Many members of the public safety com-
munity have sought the creation of more rational
national policy to accommodate spectrum needs.

The National Telecommunications and Information
Administration narrowband mandate requires all
federal agencies operating LMR wireless systems
to be more efficient with their spectrum resources

by using or migrating toward narrow channel
widths. The Federal Communications Commission
also has modified spectrum management rules and
regulations to encourage efficient spectrum use—
making it possible, for example, for local, state, and
federal agencies to share spectrum.

DISPARATE TECHNOLOGIES
DUE TO LACK OF STANDARDS

Frequently, public safety personnel from different
jurisdictions cannot talk to each other because their
radios and other communication equipment come
from competing manufacturers that use proprietary,
incompatible technology. In the absence of rigorous
standards, vendors have delayed development of fully
standards-compliant equipment across all public
safety frequency bands. The result has been incom-
patible equipment; insufficient marketplace compe-
tition; and, for the public safety community,
persistent high costs.

Security Issues

Further complicating the interoperability chal-
lenge is the need to ensure the security of advanced
communications systems. Experts are working with
the public safety community and industry to define
security guidelines, standards, and procedures for
public safety communications. Public safety agen-
cies must incorporate security measures into their
existing systems to the greatest extent possible.

In some cases, interoperability between federal
and state/local (nonfederal) agencies has been lim-
ited by the use of encryption measures designed to
enhance security. Due to the sensitive nature of
federal law enforcement communications, many
federal agencies communicate only over encrypted
radio channels and adhere to the Advanced
Encryption Standard developed by the National
Institute of Standards and Technology. Conversely,
most nonfederal agencies do not require encrypted
communications, although some nonfederal public
safety organizations use encryption for various
tactical operations, such as narcotics investigations.
Because of the lack of encryption capabilities
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among nonfederal agencies, federal agencies often
refrain from patching their frequencies through
locally controlled audio switches and across local
systems. As a result, the standard for ensuring secu-
rity can actually limit the application of federal-to-
nonfederal interoperability solutions.

All of these challenges put mission effectiveness
and force protection at risk at a time when the
nation’s federal law enforcement and public safety
personnel, police officers, firefighters, and emer-
gency medical services personnel are being thrust
into the forefront of homeland security response.
Improving the current state of affairs requires these
issues to be addressed in a coordinated manner.

IDENTIFYING AND IMPLEMENTING
INTEROPERABILITY SOLUTIONS

A number of government-led organizations are
working to overcome these challenges and identify
and implement solutions for achieving interoper-
ability on a national scale. These include the Public
Safety Wireless Network Program, the Wireless
Public Safety Interoperable Communications Program,
and the Federal Law Enforcement Wireless Users
Group, among others.

These organizations and many others work to
research, identify, and develop interoperability solu-
tions via a number of activities, including promoting
partnerships among public safety agencies, conduct-
ing case studies in several regions of the nation, ini-
tiating pilot projects to test and refine interoperability
solutions, addressing spectrum policy and funding
issues important to public safety, and investigating
issues associated with system security and standards
and technology development.

Interoperability solutions vary widely, depending
on such factors as an agency’s mission, geographic
location, and existing capabilities. They range from
short-term, rapidly deployable solutions, to complex,
permanent solutions. A variety of solutions have been
successfully implemented, tested, and demonstrated
by first responders and are used on a daily basis.

Some examples of proven technical solutions to
first-response interoperability challenges include
the following:

e Audio matrix switches implemented in the
Washington, DC, metropolitan area. These switches
receive audio output from one wireless system and
convert it to output suitable for one or more other
systems—making it possible for agencies using dif-
ferent wireless technologies to communicate with
one another. Four of these switches are implemented
at strategic locations within the Washington metro-
politan area. They have similar designs, so they are
easily repeatable at each location.

e A console interface implemented in the Salt Lake
City area during the 2002 Winter Olympics.
Interoperability is achieved by establishing an
audio connection between dispatch consoles. The
console interface can use existing infrastructure
and equipment because it works regardless of fre-
quency band, modulation, or system configuration.

o An Incident Commanders Radio Interface (ICRI)
solution that is crossband and cross-system capable.
This solution provides reliable radio links among
under- and above-ground emergency response
teams working in and around the Washington, DC-
area Metrorail tunnels. The ICRI unit consists of
interconnected standard radio interface ports, an
extended distance or remote radio interface port,
and a telephone port.

e Shared talk groups and a console-to-console patch
between 800 megahertz (MHz) trunked systems in
El Paso, Texas, and Las Cruces, New Mexico,
enable all of the agencies that have access to either
city’s system to interoperate between one another
without the use of leased telephone circuits. The
solution provides a redundant, direct frequency
link between systems from different manufacturers
with proprietary protocols.

Other interoperability solutions that have been
implemented include console patching via microwave
links, directional antennas, and leased telephone
circuits; transportable audio switches; and consoli-
dation of different agencies’ antennas at a single
radio tower site.

THE FUTURE OF INTEROPERABILITY

Through the efforts of national organizations, and
several programs and activities fostering interoper-
ability solutions at the state and local levels, public
safety wireless interoperability is improving.
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In April 2003, the National Interoperability
Scorecard, a state-by-state assessment of public safety
wireless communications interoperability, was
released. The scorecard shows that the nation’s
efforts to improve wireless interoperability are suc-
ceeding. Overall, the nation’s interoperability score
improved 41%, from 40.82 on a scale of 100 in
2001, when the first measurement of interoperabil-
ity was released, to 57.65 in 2003.

The 2003 National Interoperability Scorecard
measured interoperability with respect to six key
issue areas: shared systems development, coordina-
tion and partnerships, funding, spectrum, standards
and technology, and security. The most significant
improvements reported in the new assessment were
in the areas of security, standards and technology,
and coordination and partnerships. Insufficient fund-
ing for wireless interoperability initiatives remains a
significant challenge.

Rick Murphy
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2 COMMUNITY POLICING

Community policing may be the most important
development in policing in the past quarter century.
Across the country, police chiefs report that they are
moving toward this new model of policing, which
supplements traditional crime fighting with prob-
lem-solving and prevention-oriented approaches
that emphasize the role of the public in helping set
police priorities. What police departments are doing
when they do community policing varies a great
deal. Agencies point to a long list of projects as evi-
dence that they are involved. These range from bike
and foot patrols to drug awareness programs in

schools, home security inspections, storefront
offices, and citizen advisory committees. In some
places, community policing is in the hands of spe-
cial neighborhood officers, whereas in other places,
it involves the transformation of the entire police
department. In some cities, residents participate in
aggressive neighborhood watch patrols as part of
their city’s program, although in many more places,
public involvement is limited to being asked to call
9-1-1 quickly when they see something suspicious.
Agencies have mounted sophisticated public rela-
tions campaigns to sell their programs, and they
compete hotly for national awards for innovation.
Assistant chiefs get promoted, and chiefs move to
more visibly prominent cities because they are said
to have made a success out of community policing.

So, what is community policing? Although it is
often described by the things that police officers do
(including the examples just mentioned), commu-
nity policing is actually a strategic rather than pro-
grammatic innovation. Its advocates characterize it
as transforming the “professional” model of polic-
ing that has been dominant since the end of World
War II, shifting in a fundamental way to one that is
proactive, prevention oriented, and community sen-
sitive. It seems to mean different things to different
people because the range and complexity of pro-
grams with which it is associated are large and con-
tinually evolving. At root, however, community
policing is not defined by a list of particular tactics.
In its fullest expression, community policing affects
the structure and culture of police departments, not
just their activities. Police departments embracing
community policing tend to adopt at least three
new, interrelated organizational stances: They
involve the community, they decentralize, and they
adopt a problem-solving orientation. In turn, these
changes reverberate back, reshaping the mission
and methods of policing.

Community Involvement

Community policing is defined in part by efforts
to develop partnerships with groups and individual
community members. These are intended to help
the police to better listen to the community, enhance
constructive information sharing, build trust with
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the public, and involve them in setting public safety
priorities. Police need to reorganize in order to pro-
vide opportunities for citizens to come into contact
with them under circumstances that encourage
these exchanges. To this end, departments hold
community meetings and form advisory commit-
tees, establish storefront offices, survey the public,
and create informational Web sites. In some places,
police share information with residents through
educational programs or by enrolling them in citi-
zen-police academies that give them in-depth
knowledge of law enforcement. This is one reason
why community policing is an organizational strat-
egy but not a set of specific programs—how it looks
in practice should vary considerably from place to
place, in response to local circumstances.

Civic engagement usually extends to involving
the public in some way in efforts to enhance com-
munity safety. Community policing promises to
strengthen the capacity of communities to fight and
prevent crime on their own. The idea that the police
and the public are “co-producers” of safety, and that
they cannot claim a monopoly over fighting crime,
predates the current rhetoric of community policing.
In fact, the community crime prevention movement
of the 1970s was an important precursor to commu-
nity policing. It promoted the idea that crime was
not solely the responsibility of the police. The police
were quick to endorse the claim that they could not
solve crime problems without community support
and assistance, for it helped share the blame for
crime rates that were rising at the time. Now police
find that they are expected to lead this effort. They
are being called upon to take the lead in mobilizing
individuals and organizations around crime preven-
tion. These efforts include neighborhood watch,
citizen patrols, and education programs stressing
household target-hardening and the rapid reporting
of crime. Residents are asked to assist the police by
reporting crimes promptly when they occur and
cooperating as witnesses. Even where these ideas
are well established, moving them to center stage as
part of a larger strategic plan showcases the com-
mitment of the police to resident involvement.

Another important set of partnerships involves
relationships with other organizations that have direct
responsibility for the quality of neighborhood life.

This includes the schools and agencies responsible
for health, housing, trash pickup, graffiti cleanups,
and the like. Effective community policing requires
responsiveness to citizen input concerning the
needs of the community. It takes seriously the
public’s definition of its own problems, and this
inevitably includes issues that lie outside the tradi-
tional competence of the police. Officers can learn
at a public meeting that loose garbage and rats in an
alley are big issues for residents, but some other
agency is going to have to deliver the solution to
that problem.

Decentralization

Decentralization is an organizational strategy
that is closely linked to the implementation of com-
munity policing. Decentralization strategies can be
twofold. More responsibility for identifying and
responding to chronic crime and disorder problems
can be delegated to mid-level district commanders.
Departments have had to experiment with how to
structure and manage real decentralization that
gives mid-level managers real responsibility, and
how to hold them accountable for measures of their
success. Here, community policing intersects with
another movement in policing, one toward a culture
of systematic performance measurement and man-
agerial accountability. At the same time, more
responsibility for identifying and responding to
community problems may be delegated to individ-
ual patrol officers and their sergeants, who are, in
turn, encouraged to take the initiative in finding
ways to deal with a broad range of problems spe-
cific to the communities they serve. Dual decentral-
ization is adopted not only so that police can
become more proactive and more preventive, but
also so that they can respond efficiently to problems
of different magnitude and complexity. Under the
professional model, marching orders for the police
have traditionally come from two sources: calls
from the public concerning individual problems,
and citywide initiatives or programs originating at
police headquarters or even City Hall. They are not
organized to respond to the groups and community
institutions that make up “civil society.” Decentral-
ization, paired with a commitment to consultation
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and engagement with local communities, allows the
police to respond to local problems that are impor-
tant to particular communities.

Structurally, community policing leads depart-
ments to assign officers to fixed geographical areas
and to keep them there during the course of their
day. This is known as adopting a “turf orientation.”
Decentralization is intended to encourage commu-
nication between officers and neighborhood resi-
dents, and to build an awareness of local problems
among working officers. Line officers are expected
to work more autonomously at investigating situa-
tions, resolving problems, and educating the public.
They are being asked to discover and set their own
goals, and sometimes to manage their work sched-
ule. This is also the level at which collaborative
projects involving both police and residents can
emerge. Usually, community policing departments
attempt to devolve authority and responsibility fur-
ther down the organizational hierarchy, to facilitate
decision making that responds rapidly and effec-
tively to local conditions. The goal is to encourage
the local development of local solutions to locally
defined problems, whenever possible. In this, the
police are not independent of the rest of society, for
large organizations in both the public and private
sectors have learned that decentralization can create
flexibility in decision making at the customer con-
tact level. Often, there are also moves to flatten the
structure of the organization by compressing the
rank structure, and to shed layers of bureaucracy
within the police organization to speed communica-
tion and decision making.

Problem Orientation

Community policing also involves a shift from
reliance on reactive patrol and investigations toward
a problem-solving orientation. Problem-oriented
policing is an analytic method for developing crime-
reduction strategies. It stresses the importance of
discovering the situations that produce calls for
police assistance, identifying the causes that lie
behind them, and designing tactics to deal with these
causes. This involves training officers in methods of
identifying and analyzing problems. As a strategy,
problem solving represents a departure from the

traditional approach to policing, which too often
was reduced to driving fast to crime scenes in order
to fill out paper reports of what happened. Rather
than just responding sequentially to individual
events, problem solving calls for recognizing pat-
terns of incidents that help identify their causes and
how to deal with them.

Problem-solving policing can proceed without a
commitment to community policing. A key differ-
ence between problem-solving and community
policing is that the latter stresses civic engagement
in identifying and prioritizing a broad range of
neighborhood problems, whereas the former fre-
quently focuses on patterns of traditionally defined
crimes that are identified using police data systems.
Problem-oriented policing sometimes involves com-
munities as a means to address particular issues, but
more often it is conducted solely by specialized
units within the police department. On the other
hand, community policing involves communities as
an end in itself. Problem-oriented community polic-
ing also recognizes that the solutions to chronic
problems may involve other agencies and be funda-
mentally “nonpolice” in character; in traditional
departments, this would be cause for ignoring them.
Because community involvement tends to expand
the definition of police responsibilities to include a
broad range of neighborhood problems, this requires,
in turn, that police form partnerships with other
public and private agencies that can join them in
responding to residents’ priorities.

New Mandates and Methods

Important features of community policing flow
from decentralization, community involvement, and
adoption of a problem-solving orientation. These
almost inevitably lead to an expansion of the police
mandate. Controlling serious crime by enforcing
the criminal law remains the primary job of the
police. But instead of seeing the police exclusively
in these terms, and viewing activities that depart
from direct efforts to deter crime and bring offend-
ers to account as a distraction from their fundamen-
tal mission, advocates of community policing argue
that the police have additional functions to perform
and different ways to conduct their traditional business.



Community Policing @@ 77

They argue that the crime control and security-
enhancing effectiveness of the police might actually
be strengthened by recognizing the importance of
different police functions rather than focusing
solely on reducing crime by threatening and making
arrests.

Better listening to the community can produce
different policing priorities. Officers involved in
neighborhood policing quickly learn that many res-
idents are deeply concerned about problems that
previously did not come to police attention. The
public often focuses on threatening and fear-pro-
voking conditions rather than discrete and legally
defined incidents. Often, they are concerned about
casual social disorder and the physical decay of
their community rather than traditionally defined
“serious crimes,” but the police are organized to
respond to the latter. Community residents are
unsure that they could (or even should) rely on the
police to help them deal with these problems. Thus,
these concerns do not generate complaints or calls
for service, and as a result, the police know surpris-
ingly little about them. The routines of traditional
police work ensure that officers will interact mostly
with citizens who are in distress because they have
just been victimized, or with suspects and trouble-
makers. Accordingly, community policing requires
that departments develop new channels for learning
about neighborhood problems. And when they learn
about them, they have to have systems in place to
respond effectively.

New thinking about the ends of policing also
includes the idea that police should provide “qual-
ity service” to the taxpayers who employ them.
Traditionally, quality service meant fast, courteous
response to calls for service. Now, for example, it
has grown to encompass the role of police in pro-
viding information, practical advice, and counsel-
ing, and referring callers to public and private
agencies that are able to assist them further with
their problems. Attention to the “bedside manner”
of the police was first driven by the movement for
better care for crime victims, but developing a cus-
tomer orientation is now a touchstone of public
sector organizations of all kinds. Police have also
gotten into the “fear reduction” business. Reducing
fear is now being seen as important in its own right,

but promoting the reclamation of public spaces and
the exercise of effective informal social control, as
well as fostering public cooperation in crime report-
ing by getting people to step forward as witnesses,
can also enhance the crime control effectiveness of
the police.

Community policing also has driven new interest
in crime prevention, altering the means of policing
as well as the mission. Under the professional
model, crime prevention was deterrence based. To
threaten arrest, police organized themselves to
patrol the streets looking for crimes (random and
directed patrol), respond to emergency crime calls
from witnesses and victims (rapid response to 9-1-
1 calls), and find guilty offenders (criminal investi-
gation). But concerned residents do not want the
crime that drives these efforts to happen in the first
place, and their instinct is to press for true preven-
tion. Police-sponsored prevention projects are in
place throughout the country. Problem solving has
brought crime prevention theories to the table, lead-
ing police to tackle the routine activities of victims
and the crucial roles played by “place managers,’
such as landlords or shopkeepers, and not just
offenders. An emphasis on target hardening has
gotten them involved in conducting home security
surveys and teaching self-defense classes. But when
communities talk about prevention, they mostly talk
about their children and ways of intervening earlier
with youths who seem on a trajectory toward seri-
ous offending. Much of the work preventing the
development of criminal careers lies with agencies
besides the police, such as family courts, child
protection agencies, parents, peer networks, and
schools. To their efforts, the police add involvement
in athletic and after-school programs, D.A.R.E. pre-
sentations in schools, special efforts to reduce vio-
lence in families, and initiatives that focus attention
on keeping youths out of gangs.

UNANSWERED QUESTIONS

One unanswered question about community polic-
ing is whether it can survive the withdrawal of fed-
eral financial support and attention. Under the 1994
Violent Crime and Law Enforcement Act, the fed-
eral government spent billions of dollars to support
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community policing. Federal agencies sponsored
demonstration projects designed to spur innovation
and promote the effectiveness of community polic-
ing. Another federal bureau promoted it in a series of
national conferences and publications. The largest
agency funded tens of thousands of new positions
for police officers. The Act specified that one of the
roles of these new officers should be “to foster prob-
lem solving and interaction with communities by
police officers.” Innovations such as community
policing highlight the importance of training for
officers, and the Act also funded the creation of
regional community policing centers around the
country. By 1999, 88% of all new recruits and 85%
of serving officers worked in departments that were
providing some community policing training. Many
police departments also applied for technology sup-
port grants under the Act. The goal of this program
was to release sworn officers from office jobs and
increase their efficiency in the field by employing
information technology and hiring civilian technical
staff to support it.

The issue is whether police departments will
continue to expand and staff their community polic-
ing components. Federal financial support for com-
munity policing certainly will be on the wane. Now,
crime is down, and federal largess toward local law
enforcement is being redirected to post-September
11th concerns. Even where commitment to commu-
nity policing is strong, maintaining an effective pro-
gram can be difficult in the face of competing
demands for resources. Community policing con-
tinues to ask officers to think and act in new and
unaccustomed ways, and many of its presumed
benefits do not show up in police information
systems. Community policing will need continued
community support.

The second question is whether community
policing can live up to its promises. Like many new
programs, its adoption in many instances preceded
careful evaluation of its consequences. The effec-
tiveness of community policing has been the subject
of some research, ranging from its impact on crime
to how openly it is embraced by the officers charged
with carrying it out. There has not been enough
research to definitively address the effectiveness

question. It is clear that implementing a serious
community policing program is risky and hard, and
departments can fail at it. Surveys and ethnographic
studies find that officer buy-in is both critical and
difficult to achieve, and that problem solving does
not come naturally to many police officers.
Ironically, research also finds that community sup-
port for community policing cannot be assumed.
Residents have to be motivated to get involved, and
to keep them involved requires evidence of accom-
plishment. Cities also have a history of not follow-
ing through very well on promises made in poor
and disenfranchised communities, and residents
there have to be convinced that “this time, it is
for real.”

Wesley G. Skogan
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@ COMMUNITY RELATIONS

Historically, the relationship between police and
community has been problematic. Friction between
police and community may be attributable to vari-
ous issues. The values and goals inherent to tradi-
tional policing, such as a considerable emphasis on
crime fighting, conceivably work against improving
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relations with the community. Additionally, the
discretion afforded police enables them to make a
variety of decisions that can have a significant pos-
itive or negative impact on citizens’ lives. Focused
on crime control and equipped with broad discre-
tion, police officers have often been scrutinized
for alleged mistreatment of community members.
Incidents involving excessive force and invasions of
privacy increased the rift between police depart-
ments and their communities. In response to criti-
cisms, policing in the United States underwent
several eras of reform. In the midst of efforts to
make improvements, police departments in the
United States continued to seek community affirma-
tion despite allegations of corruption. By the mid-
1980s, American policing began to embrace the
notion of community policing. Community policing
focuses on collaboration between police and com-
munities to resolve neighborhood crime and disor-
der. Certain mechanisms, including citizen police
academies, emerged to prompt greater cohesion
between police departments and the communities
they serve.

The values and goals associated with traditional
policing, coupled with the broad discretion exer-
cised by officers, complicate the relationship
between police and community. Traditionally, the
occupational subculture of policing upholds the sep-
aration of police from the public. Assumed critical
to effective policing, social distance between officer
and citizen emerges as a prominent theme in police
training. The “us versus them” mentality facilitates
the role of officer as crimefighter in the war on
crime. Despite this perceived opposition, police
actually rely on the public for needed information
and mobilization of police responses.

Concern for legitimacy in American policing
provided the catalyst for police reform beginning in
the 1920s. During this era of change, police sought
to overcome allegations of selective law enforce-
ment. Measures undertaken from the 1920s through
the 1960s strove to make the police legally account-
able. To establish the police as a legitimate organi-
zation, departments adopted a military style of
organization and administration. Development
of increased police technology, such as the use of

police dispatch, and emphasis on police uniformity
initiated the divide between police and community.
The 1950s and 1960s evoked militant reactions
from police officers attempting to deal with the
challenges to authority posed by civil rights
activists and antiwar protestors. Police response
at the 1968 Democratic National Convention in
Chicago rendered the police institutionally unac-
countable. By the late 1960s, the National Advisory
Commission on Civil Disorders cited poor or
aggressive police behavior as the cause of the
majority of urban riots.

Heated criticism of police practices prompted fur-
ther police reform beginning in the 1970s. During
this time, police departments began to experiment
with ways to increase cohesion between police and
the public. By the 1980s, community policing
practices developed. Community policing stresses
greater interaction between police and their commu-
nities with regard to collaborative problem solving.
In community policing, police and citizens work
together in addressing persistent neighborhood crime
and disorder. Police focus expands to include atten-
tion to public safety, crime, fear of crime, and com-
munity quality of life. Communities are recognized
as participants in the shaping of police objectives
and interventions. The goal of community building,
reflected in victim assistance and increased rapport
with minority community members, changes the
focus of law enforcement by engaging the commu-
nity in identifying crime and crime-related situations.

The primary goal of community policing, to
strengthen the partnership between the police and
their communities, is actualized in a variety of
ways. One strategy is the development of citizen
police academies (CPAs). Striving to enrich the
understanding between police and citizens, CPAs
educate citizens about police operations, policies,
and procedures. CPAs also encourage dialogue
between officers and citizens. In addition to receiv-
ing information regarding police department opera-
tions, CPA participants become more supportive of
police work and develop a heightened awareness
and appreciation of police efforts. CPA participants
gain an understanding of what the police do as well
as why they do what they do. By creating a group of



80 @@ Complaints Against Police

community members that is simultaneously
knowledgeable about police procedures and able to
influence public opinion toward the police, CPAs
encourage improved relations between the police and
the public. Furthermore, interaction between officers
and CPA participants generates a clearer understand-
ing of citizens’ concerns and their perceptions of the
police. With the use of such instruments as the CPAs,
modern police forces clearly understand the impor-
tance of improving their relations with the commu-
nities they serve.

Christine Ivie Edge
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@ COMPLAINTS
AGAINST POLICE

The unique role of the police is shaped by many
factors, the most critical of which is the authority to
use force. According to Egon Bittner (1975), this
one distinguishing feature is at the core of the police
role in society. By virtue of the powers that police
officers have to restrict movement and take away
liberties, the relationship between the police and
the community is often a tenuous one. Based upon
the nature of the interactions between citizens
and the police, it is inevitable that a certain propor-
tion will result in complaints against police.

The most common sources of complaints against
police involve rude or discourteous behaviors, such
as a condescending tone or inappropriate language.
More serious forms include racial profiling, the
improper use of force or excessive force, illegal
searches, unjustified frisking, and other violations of
civil rights. The sanctions associated with substanti-
ated claims range from warnings or reprimands to
more formal discipline, such as suspension or termi-
nation. Police officers also face the chance that they
may be subjected to a civil suit filed by wronged
parties.

Limited research has found that the majority of
citizen complaints regarding the use of excessive
force are filed against younger, inexperienced, male
officers who are working in high-crime neighbor-
hoods and, thus, making a higher number of arrests
for index crimes. However, there is no conclusive
evidence that complaints are merely a function of
job specialization, such as patrol or narcotics.
Although there are also no clear indications that pos-
sessing a college degree or maintaining residency
requirements for officers results in fewer com-
plaints, male police officers appear disproportion-
ately in these reports. The gendered nature of
complaints was most pronounced in the well-known
Christopher Commission Report in the early 1990s.
Of the 132 Los Angeles Police Department officers
who were determined to be the worst offenders in
terms of citizen complaints, use of force, and police
shootings, not a single officer in this group was
female. This is despite the fact that female officers at
the time made up 13% of the police force.

In responding to citizen complaints, administra-
tors are often in precarious situations. If they do not
support their officers, they risk demoralizing the
department and losing the respect of the rank and
file. Such demoralization, especially in the after-
math of a particularly newsworthy case, has some-
times caused officers to back off of situations where
normally, they might intervene. Conversely, if
police agencies do not seem responsive to citizens,
they could severely damage the department’s rela-
tionship with the community it serves.

Most police departments use multiple methods to
ensure police officer accountability. Internal mech-
anisms include the proper recruitment, selection,
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and training of officers; a strong administrative
leadership structure; and internal investigations
(often referred to today as the Office of Professional
Standards). External means include print and televi-
sion media, the potential for civil redress, and inde-
pendent citizen complaint review boards. In addition,
more citizens have taken to using video cameras as a
means of documenting police behavior. The prolifer-
ation of video technology has increased the probabil-
ity that incidents in question will be caught on tape,
providing an additional form of oversight. In larger
departments, police themselves have video cameras
mounted to the dashboards of their police cars.
Although initially resistant to this technology, offi-
cers now realize its value, because many complaint
cases come down to the citizen’s word against the
officer’s. In many cases, the video evidence can pro-
tect an officer from a false accusation and provide
proof to clear the officer of any wrongdoing.

Complaints against police are best viewed as
barometers of change in a department rather than
an absolute measure of police performance in that
community. In other words, a dramatic spike in
complaints could provide a red flag about an emerg-
ing problem with a particular unit in the department.
However, at any given time, there is no absolute
measure of police treatment of citizens, because
there are a number of reasons why citizens do not
report all incidents of police misconduct. Although
some may feel offended, they do not consider it sig-
nificant enough to file a formal complaint. Others
expect that the police will do very little to investigate
a complaint against a fellow officer. The fact that
most departments still require a person to go directly
to the police department to file a complaint is incon-
venient for most and intimidating for others. Some
citizens might fear that there could be repercussions
if they report police misconduct. A small number of
police departments around the country are now
attempting to simplify and improve the process by
allowing citizens to file complaints electronically
and by doing a more thorough job of investigating
them. Both of these efforts could have the unin-
tended consequences of artificially increasing the
number of complaints filed each year.

In Bittner’s original essay, he also stated that
the police use of force is rarely examined. Although

that might have been true in the early 1970s, it is not
the case today. Police departments today pay very
close attention to the complaints that they receive.
The costly investment that is made to put police
officers on the street can be wasted if they have
problem officers in their ranks. Monitoring the
complaints allows supervisors to develop new
forms of training that address interpersonal com-
munication and cultural diversity and sensitivity.
Police departments also develop thoughtful and tar-
geted community relations programs. One program
with the potential to reduce complaints is a citizen
police academy that aims to educate citizens about
the nature and process of police work. In many
instances, citizens misinterpret standard police
behavior and conclude that they are being person-
ally targeted. For example, the presence of a backup
unit for routine officer safety can be interpreted by
motorists that the police perceive them as danger-
ous. An emerging initiative focuses on addressing
citizens’ complaints through a mediation process.
Currently, only about a dozen such programs are
in operation around the country. However, they
have the potential to foster greater understanding
and mutual respect, while at the same time giving a
voice to both the community members and the
police.

Successful crime prevention necessitates a strong
working partnership between law enforcement agen-
cies and the citizens they serve. When that relation-
ship is damaged, it undermines confidence and trust
in the police; reduces the quality of life for residents;
and, ultimately, endangers the community. Therefore,
it is imperative that police departments carefully
review all complaints against the police and identify
mutually beneficial short- and long-term solutions to
improve the partnership with the community.

David B. Taylor
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@ COMPSTAT

The crime analysis and management approach
known as Compstat is widely heralded, frequently
imitated, and even described as one of policing’s
most innovative and far-reaching developments in
the past 75 years. Yet Compstat’s origins, essential
operations, and dynamics are widely misunder-
stood, leading to many mistaken beliefs.

ORIGINS

In early 1994, the New York City Police Department
(NYPD) started to redesign its entire organizational
structure and managerial operations. Upon taking
office in January 1994, the new commissioner,
William Bratton, and his top aides recognized that in
order to establish new, exacting standards of opera-
tional performance, the department required data to
be gathered and analyzed in a timely manner to
ensure effective crime-reduction strategies.

Yet when Commissioner Bratton called for a
weekly, one-on-one, current events briefing with
a representative from each of the NYPD’s eight
bureaus during the early months of his administra-
tion, a disturbing reality surfaced: The NYPD did
not know its current crime statistics because there
was a reporting time lag of 3 to 6 months. This news
was met with incredulity, especially when some
headquarters offices maintained that current data
could not be routinely generated.

Two precincts were then pressed to generate
crime activity statistics on a weekly basis. During
the second week of February 1994, all precincts

provided a hand count of the seven major crimes for
the first 6 weeks of 1993 compared to the same period
in 1994. The Patrol Bureau’s staff computerized this
crime activity and assembled it into a document
referred to as the Compstat book. (The name Compstat
arose from “Compare Stats,” a computer file name,
and not, as is commonly thought, from an abbreviated
version of “computer statistics.”) The first Compstat
book included current data on a year-to-date basis for
crime complaints and arrests for every major felony
category, as well as gun arrests, compiled on citywide,
patrol borough, and precinct levels. When it was dis-
covered that some of the arrest statistics were inaccu-
rate, precinct commanders were made accountable for
all errors, thereby elevating the level of responsibility
from a clerical task to an administrative obligation.
(This is in contrast to the previous practice whereby
precinct commanders did not view crime reduction as
their foremost responsibility and were essentially on
their own in combating crime.)

A key to the development of Compstat was the
staff’s continuous enhancement and refinement
of precinct activity and crime data. The Compstat
book became more accurate as arrests were down-
loaded directly from the NYPD’s On-Line Booking
System. Early versions detailed weekly changes in
rates of reported crime and made comparisons
among precincts. The third Compstat book noted
the top 10 precincts in regard to crime increases and
decreases (weekly and monthly) by percentage.
Similar ratings were given on a monthly and a
yearly basis by percentage and absolute number.
Later versions provided 16 pages of rankings by all
commands for week, month, and year, categorized
by all major crimes—murder, rape, robbery, felony
assault, burglary, grand larceny, and grand larceny
auto. Arrests by precinct were presented for the
seven major crimes. These figures were viewed as
an indicator of patrol effectiveness. Rankings
spurred analysis of precinct activities, crime trends,
and results and drove commanders to better perfor-
mance. The March 1994 data would prove crucial to
Compstat’s evolution from a book of vital crime
statistics to an arena in which, depending on the
results of their crime strategies, commanding officers
(COs) would be rewarded or punished.
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LAUNCHING THE PROCESS

Compstat meetings grew out of a need for a mech-
anism to improve precinct COs’ crime-fighting
accountability and performance. In April 1994, top
officials were searching for ways to sharpen the
NYPD’s crime-fighting focus. At that time, bor-
oughs held monthly field robbery meetings in
which precinct COs and robbery and anticrime
sergeants met with the borough staffs (to whom
they reported) to discuss robbery trends. Robbery
was considered a bellwether crime, but there was no
forum for analysis and coordinated action. Each
unit, such as transit, patrol, and housing, had its
own way of attacking and recording burglaries.
Discussions concentrated primarily on the number
of robberies in various commands, not on patterns.
Top-level executives requested that the Brooklyn
North patrol borough hold its monthly robbery
meeting at headquarters—One Police Plaza. At the
outset, precinct commanders and others were ner-
vous because they did not know what to expect
from the top brass. After the Brooklyn borough
CO’s overview of special conditions, several
precinct COs were called to the front of the room.
Their presentations, although suitable for public
community council meetings, lacked in-depth analy-
ses of complex crime problems. The meeting was
abruptly terminated, but shortly thereafter, monthly
meetings at headquarters for each borough became
required. By April 1994, the NYPD leadership
decided to use the headquarters meetings to link the
newly released drug and gun strategies with the
Compstat books. The meetings, held Wednesday
and Friday mornings, became mandatory. They
began promptly at 7:00 a.m., when there would be
few distractions. High-ranking department officers
could not delegate this assignment, even though
their work days generally began at 10 a.m.

MAPPING CRIME

Intensified crime fighting was not contingent just on
habitual strategy meetings, crime analysis, and timely
and accurate information. Data also had to be por-
trayed clearly and in a format that could be acted upon
quickly. The key was to provide department-wide

access to crime location details. Traditionally, some
precincts had sporadically maintained simple pin maps
to record where robberies occurred. But the maps
had low priority, civilians did the plotting, and many
precinct commanders rarely used the information when
deciding where to deploy their anticrime units.
Because the department did not mandate map use, the
assumption was that the maps were not that important.

The Compstat staff pinmapped all robberies,
shootings, grand larcenies, and murders within a
high-crime precinct, and this information was used
by headquarters to redeploy antinarcotics and gun
teams to high-profile hot spots. All precincts were
ordered to maintain pin maps, cover them with
acetate overlays for each of the major index crimes
and bring them into Compstat meetings. Pin map-
ping was now part of the furniture.

As computer capabilities improved at headquarters
and at precincts, pin maps were replaced by overlay
maps created by crime-mapping computer software.
The new maps, showing crime activity in the city,
were displayed on large video screens. The computer-
made maps included narcotics complaints; time, day
of week, and location of crime events; as well as infor-
mation regarding police deployment and arrest activ-
ity. Later, Compstat recorded and mapped the times
and places of precinct shootings and their relation-
ship to drug-dealing sites. A powerful software tool,
Maplnfo 94, was used that employed attention-
grabbing colors and shapes. When projected on the
war room’s large overhead screen and small individual
screens, the overlays of colors superimposed on street
locations were impressive. For the first time, crime
and arrest data that were previously floating in the vast
NYPD universe were brought together through the
convergence of Compstat books and crime strategy
meetings. The result was information that formed pat-
terns and allowed the tracking of homicides with drug
complaints, with gun arrests, and with desk appear-
ance tickets that dealt with quality-of-life arrests.
Crime data became easy to read and digest.

QUALITATIVE INFORMATION

As the Compstat meetings evolved, the top level
sought not only more quantitative information
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about crime complaints, arrests, patterns, and
trends, but also qualitative information about
precinct and community conditions and their rela-
tionship to effective crime fighting.

In late 1994, the Compstat staff developed com-
mander profiles for every precinct. The commander
profiles provided information about appointment
date and years in rank, education and specialized
training, more recent performance evaluations, and
previous command positions. Since 1994, the profiles
have expanded to include community demographics,
crime statistics, summons activity, available resources,
average response time for the delivery of services,
domestic violence incidents, unfounded radio runs,
and officers’ absences. These last two items are
believed to be an important indicator of commander
morale. Later, “integrity monitoring” was added in
order to convey the importance of citizen com-
plaints and charges of brutality and misconduct.
Subsequently, profiles have been developed for
detective squad commanders, robbery unit supervi-
sors, borough commanding officers, narcotics
supervisors, housing bureau supervisors, and transit
bureau supervisors.

From the very beginning, commander profiles
have been instrumental in enhancing