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The field of police administration is dynamic and ever 
changing. Laws are modified, new problems occur, and 
administrative practices that were once accepted as gos-
pel are challenged, modified, and, in some cases, dis-
carded. Beginning in the turbulent 1960s with the due 
process revolution, followed by the civil rights move-
ment, the Vietnam War demonstrations, widespread riots 
in our largest cities, the President’s Commission on Law 
Enforcement and the Administration of Justice, and large-
scale research on policing, the somewhat static precepts 
of policing came under increased scrutiny. Like a ball 
gaining speed as it rolls down a steep hill, change has 
become more fast paced, urgent, and pervasive.

Even while revising this book, we returned occasion-
ally to already “finished” chapters to include significant 
developments. When unarmed Michael Brown was shot 
to death by a Ferguson, Missouri, Police Officer, civil pro-
tests and some rioting ensued. The incident produced a 
call for a federal civil rights investigation, better training 
for the police, body cameras, and an indictment for mur-
der. Other cities soon had their own police use of force 
issues, such as the death in police custody of Freddie Gay 
in Baltimore in 2015. How these and other events have 
played out they represent our effort to keep the book 
strong and balanced between theory and the “the real 
world.”

Collectively, the three authors of this text have been 
police officers, detectives, administrators, and educa-
tors for over 100 years. We have studied, practiced, 
researched, taught, and consulted on police administra-
tion, and an inevitable by-product of these experiences 
is the development of certain perspectives. In addition to 
meticulous research and recent events, our own insights 
also undergird this book.

New to This Edition
This revision of Police Administration includes:

•	Many new, revised, and updated sections, e.g., 
failed police leadership, supplemental budgets, and 
new information on the smart policing initiative;

•	Coverage of timely topics, such as the guardian and 
harm-focused models of policing, and the Triple T 
Strategy;

•	Important developments, such as the closer scrutiny 
of police officers use of deadly force;

•	New photographs, figures, tables, and box items 
on current topics and quick fact boxes that further 
illuminate chapter narratives. To illustrate, Mary 

Preface

Edwards Walker is the only woman to receive the 
Congressional Medal of Honor. She subsequently 
had it stripped from her, although it was restored 
decades after her death. What explains these con-
tradictory actions?

Users of the book will find much that is familiar to 
them and carefully planned additions to continue moving 
it forward. The thumbnail sketches of chapters in the fol-
lowing section illustrates, without being exhaustive, what 
we have done with this revision. In forging this edition, 
we kept the reader, the user, the profession central at the 
to our efforts, and the impact of the larger society care-
fully in our minds.

Chapter 1: The Evolution  
of Police Administration

•	Added major section, “The New Operating  
Environment”

•	Fresh and revised content in many sections

•	More Box Items, Quick Facts, and photographs

Chapter 2: Policing Today
•	New and revised material on the impact of the 

decline in crime over the past decade on police 
departments nationally with a special focus on new, 
rising violent crime rates in large cities

•	Revised material on the primary elements of com-
munity policing with a focus on organizational 
structure

•	New and updated material on evaluation research 
and community policing, evidence-based policing, 
hot-spots policing, intelligence-led policing, and 
predictive policing.

•	New material on the “Triple-T Strategy: Targeting, 
Testing and Tracking” proposed recently by Larry 
Sherman.

•	A new box item on “Harm-Focused Policing”

•	Updated material on community policing models in 
Newport News, Virginia; Chicago, Illinois; and Min-
neapolis, Minnesota

•	New material on the use of social media and policing

•	New material on the changing paradigm in polic-
ing, from the warrior to guardian philosophy.

•	New and in-depth discussion on the militarization 
of the police

xxiii
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•	Investigation of the police rank and file backlash 
from the firing, indicting, and arresting of police 
officers on criminal charges.

Chapter 5:  
Organizational Theory

•	New Sections on mechanistic and organic  
organizations and the Reformatted Bureaucracy

•	Significant discussion of sanctuary cities

•	Additional Box Items, Quick Facts, and  
photographs

Chapter 6:  
Organizational Design

•	New box items on how organizational structure 
impact police misconduct and how bottom-up 
approaches improves officer performance and moral

•	Updated material on the factors that influence orga-
nizational design

•	New material on organizational design and the 
investigative function with pointed discussion on 
crime and police factors that impact investigation

•	New focused discussion on investigative styles 
commonly observed within police organizations

•	Revised material on the unique structure of sheriffs’ 
offices in the United States

Chapter 7: Leadership
•	New section on effective senior police leadership

•	Rewritten section on managers and leaders

•	New section “The Fall of Police Leaders,” an exami-
nation of failed police leaders

•	New content on sense making and other work skills

•	New content on the Warrior Servant Leader

•	New Box Items, Quick Facts, and photographs

Chapter 8: Planning and 
Decision Making

•	Synoptic, Incremental, Transactive, Advocacy, and 
Radical (SITAR) Approaches to Planning

•	Planning and Time Orientations

•	Strengths, Weaknesses, Opportunities, and Threats 
(SWOT) Analysis

•	The Pugh Decision Making Matrix

•	Paired Comparisons of Planning Alternatives

•	New material on improving police-community 
relations in light of President Barak Obama’s Crime 
Reduction and Prevention Initiative in 2014.

•	New box item on “Youth Outreach Programs”

Chapter 3: Intelligence, 
Terrorism, and  
Homeland Security

•	New box item on “Ten Simple Steps that Assist Indi-
vidual Police Agencies Become Part of the National 
Criminal Intelligence Sharing Plan

•	New material highlighting the Nation Fusion Center 
Association (NFCA) and the National Counterterror-
ism Center (NCTC)

•	New box item on the USA Freedom Act

•	Updated material on the U.S. Department of Home-
land Security

•	Revised and updated material on Radical Islamic 
Terrorism, with a special focus on Al-Qaeda and 
the Islamic State, including an analysis of the Char-
lie Hebdo attack in Paris, France in 2015

•	Updated information relating to radical Islamic 
groups operating throughout the world

•	Revised information on ‘homegrown’ Islamic terror-
ists, including an analysis of the Boston Marathon 
bombing in 2013

•	New material on terrorist groups and the use of the 
“deep web” for recruiting, propaganda and opera-
tional planning

•	New section devoted to the analysis of recent 
terrorist attacks: “Crude Devises and Non-Sophisti-
cated Weapons aimed at Mass Casualty”

•	New and updated research on other international 
threats posed by terrorists, including discussion on 
Boko Harem, “El Chapo” Guzman and the Mexican 
Cartels, and an extensive addition on Outlaw 
Motorcycle Gangs

•	Updated and revised material on right-wing terror-
ism, with a focused box item on the Charleston, 
South Carolina Church Massacre in 2015

Chapter 4: Politics and Police 
Administration

•	New discussion of the call for and use of police 
body-worn cameras

•	Examination of some highly controversial shootings 
of African-American males by police officers and 
the political and institutional response in investigat-
ing allegations of police profiling.
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•	Additional information on Citizen Centric Reports

•	New content: Five Budget Tips

•	Major New Section on Budget Adjustments

•	New information on Program Budgets

•	Major rewrite of Asset Forfeiture section

•	New information on Performance Budgets

•	New content on Black Asphalt

•	Major new section on the use of volunteers

•	New Box Items, Quick Facts, and photographs

Chapter 13: Stress  
and Police Personnel

•	Police officers homicide and suicide.

•	The stress of small-town policing.

•	The impact of shift length on performance, health, 
quality of life, fatigue and extra-duty employment.

•	The police psychologist’s role in a psychological 
health/wellness initiative.

•	New Box Items, Quick Facts, and photographs

Chapter 14: Legal Aspects  
of Police Administration

•	Expansive new box item on police training and 
liability from an officer’s perspective

•	Revised and updated material on the misuse of 
firearms and deadly force with a special focus on 
the impact of the 2014-15 shooting incidents in 
Ferguson, MO; Charleston, SC; Cincinnati, OH; and 
Baltimore, MD

•	Revised and updated material on Graham v. 
Connor (1989) and the impact of this landmark 
case on police liability

•	New box items on 1) the impact of police body 
cameras on police liability; 2) the deadly statis-
tics associated with police pursuits and chases; 3) 
police sexual violence as an emerging law enforce-
ment issue; and 4) police membership in hate 
groups

•	New material on vehicle pursuits and the use of 
deadly force

•	Updated material relating to case law and use of 
force by the police

•	New and expansive material on Federal Consent 
Decrees

•	Updated material on police officers’ rights, particu-
larly those focusing on officers who are minority, 
women and/or gay

•	Case Study 1: The After Action Report, Navy Ship 
Yard, Washington D.C. Navy in 2014 (Including Les-
sons Learned in Active Shooter Situation)

•	Case Study 2: Tampa Quick Look Analysis of Host-
ing the 2012 National Republication Convention

•	New Box Items, Quick Facts, and photographs

Chapter 9: Human Resource 
Management

•	Updated all major federal laws pertaining to Human 
Resource Management

•	New summaries of key federal court decisions 
on/;p= Human Resource Management,

•	New content on legal aspects of police officer preg-
nancies

•	Additional information on the use of lie detectors in 
police applicant screening

•	New content on internal affairs investigations

•	New content on police use of force

•	New Box Items, Quick Facts, and photographs

Chapter 10: Organizational 
and Interpersonal 
Communication

•	Social media and law enforcement communications.

•	Issues regarding police officers personal postings 
on social media sites.

•	The evolution of police – media communications in 
the digital age.

•	Communicating with people with disabilities.

•	More Box Items, Quick Facts, and photographs

Chapter 11: Labor Relations
•	Labor – management relations in the face of fund-

ing cutbacks. These include setting new priorities 
and making specific recommendations on how best 
to deal with budget reductions.

•	New Box Items, Quick Facts, and photographs

Chapter 12: Financial 
Management

•	Major rewrite of “The Economy and Police Budgets” 
section

•	Major new section on the impact of the Stockton 
(CA) bankruptcy
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as providing a “base layer” of information about the field 
of police administration so the subject specific chapters 
that follow have a context in which to occur

Chapter 1, “The Evolution of Police Administration,” is 
a historical overview of how that field developed in the 
United States, along with general description of where it 
is now. This description serves to prepare the reader for 
some of the important topics to be covered in more detail 
in the chapters that follow. Chapter 2, “Policing Today,” 
covers current policing philosophies, their characteris-
tics, and impact. Chapter 3, “Intelligence, Terrorism, and 
Homeland Security,” addresses the terrorism threat and its 
impact on national laws and policy, as well as its effect 
on the role of state and local law enforcement agencies. 
Chapter 4, “Politics and Police Administration,” Exam-
ines the political effect of various institutions, officials, 
and the public on law enforcement agencies, as well as 
some major forces impacting on law enforcement agen-
cies, such as the increased scrutiny of police use of force 
cases that started with Ferguson, Missouri in 2014 and 
gained prominence with the series of deadly encoun-
ters between the police and unarmed African American 
males that followed. The short-term result is an increase 
in criminal charges being placed against police officers 
in these encounters and which seemingly is having some 
operational consequences.

Part Two: The Organization  
and the Leader
Organizations exists to do the things people can’t do for 
themselves in modern society. They must be thoughtfully 
designed to achieve the purposes for which they are cre-
ated. Leaders are responsible for ensuring organizational 
performance. To do so, they must plan, envision the 
organization’s future, make decisions, select a course of 
action from alternatives, and direct the human resources 
(HR) program. HR is of substantial importance to police 
administration because it is the largest single class of 
expenditures for police services: at least 80 percent of the 
police operational budget is encumbered by costs for it. 
These connections constitute the basis for grouping five 
chapters together in Part Two.

Chapter Five, “Organizational Theory,” traces the differ-
ent ways organizations can be structured and the assump-
tions that different approaches make about people. To 
illustrate, the classical bureaucratic approach holds that 
subordinates must be closely watched, resulting in such 
effects as narrow spans of control, which in term, con-
tribute to “tall” organizational structures that often have 
seven, eight, or even more horizontal layers. Chapter Six, 
“Organizational Design,” introduces concepts and the 
decisions that affect how organizations are designed and 
structured. Chapter 7, “Leadership,” is a comprehensive 
treatment of the subject, including definitions and theo-
ries about it, and the difference between authority and 
power. A major section illustrates why police leaders fail 

Chapter 15:  
Organizational Change

•	New introductory material on organizational change 
and the factors that impact successful change in 
policing

•	New and updated material on why change occurs as 
a reaction to crisis, fluctuating crime rates, technologi-
cal advances, funding and economic decline, politics, 
a changing workforce, and a changing and new 
paradigm shift in policing focusing on new strategies 
to cope with rising crime rates with less resources

•	New box items that focus on: 1) organizational change 
in policing in wake of police-community unrest; 2) the 
effect of economic downturn on police agencies;  
3) the race gap in America’s police departments; and  
4) confronting the real problem in America’s inner cities

•	New material on the impact of the 2015 Supreme 
Court landmark case, Obergefell v Hodges, legalizing 
and recognizing same-sex marriage on policing

•	New and revised material on organizational change 
models focusing on Kurt Lewin’s Three-Step Model, 
the Traditional Action Research Model in Organiza-
tional Development, and the Burke-Litwin Model of 
organization transformation

•	Revise material on the role of the police culture in 
organizational change

•	New material on John Kotter’s 8-step model for suc-
cessful organizational change

•	New and expansive material on information tech-
nology and change

•	New and expansive material on policing in the 
future . . . everything changes . . . with special 
focus on the impact of predictive policing, changes 
in traditional police responses, next generation 9-11 
and body-worn cameras on future police agencies

Organization 
The overall flow of the book starts with Chapter 1 (The 
Evolution of Police Administration), which explains how 
the field of police administration developed and is con-
tinuing to develop and ends with Chapter 15 (Organiza-
tional Change), which describes important strategies for 
going forward. Essentially, these two “bookend” chap-
ters chronicle how we got here and the means to move 
beyond the here and now.

The chapters in this book are grouped into four parts 
or sections, generally moving from broader topics to 
more specific ones:

Part One: Foundations
The four chapters in Part One are grouped together 
because they provide a “wide lens” view of the field of 
police administration. Part One is usefully characterized 
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traditional and resist change has been dismissed by a 
newer reality: The pace of change in law enforcement 
is brisk, if not bordering on continuous. Candidates for 
police chief positions in departments of roughly 30 or 
more are frequently specifically probed about how they 
would go about changing a police agency, the subject of 
Chapter 15, “Organizational Change.”

Pedagogical Features 
This book is rich with pedagogical or teaching tools 
which were selected based on research on what tools 
were helpful. The teaching tools included in this book 
are as follows:

•	Learning Objectives 
At the beginning of each chapter there are behav-
iorally stated learning objectives which can be used 
to focus students on what they should learn in the 
chapter. In this regard learning objectives provide 
an important study guide. The objectives are stated 
in specific terms so that the learning outcome is 
clearly understood and students will know what 
they should be able to do when finished with the 
chapter. The learning objectives also serve as the 
basis for the chapter summary.

•	Key Terms and Definitions 
The key terms in each chapter are in bold and at 
the end of each chapter there is an alphabetized 
list of key terms. At the end of the book there is 
an alphabetized glossary of all key terms and their 
definitions. This feature eliminates the need to 
search several previous chapters looking for the 
definition of a term

•	Photographs, Tables, and Figures 
The book is replete with these three types of 
items learning tools. Many of the photographs 
have not appeared in other criminal justice books 
and some of the tables and figures were prepared 
by the authors and are unique to this work. The 
photographs, tables, and figures compliment the 
narrative content.

•	Quick Fact Boxes 
These boxes are short, informative, and interest-
ing supplements to the content of a chapter, e.g. in 
Chapter 1, “The Evolution of Police Administration,” 
there is a biographical sketch of August Vollmer. If 
it appeared in the narrative, the flow of the chapter 
would be disrupted, but the information is illuminat-
ing and therefore deserved a place in the chapter. 
Each chapter contains several Quick Facts Boxes.

•	Box Items 
These boxes contain more extended informative, 
than quick fact boxes and provide relevant supple-
mental information to the chapter. Each chapter has 
multiple box items.

because those lessons are often more illuminating than 
content about what leaders “should” do. Remember the 
failed leadership section as “Thou shalt nots” to be rigor-
ously avoided. Chapter 8, “Planning and Decision Mak-
ing,” covers two related skills law enforcement leaders 
use to help create and sustain improvements. Chapter 9, 
Human Resource Management, provides the knowledge 
necessary to direct the HR program, including the maze 
of federal laws regulating it, as well as the numerous 
moving parts HR has including recruitment, testing, selec-
tion, training, and promotional testing. Law enforcement 
leaders need to be well versed in HR because so much is 
spent on it and so many things can go wrong and create 
liabilities.

Part Three: The Management  
of Police Organizations
Part Three focuses on a trio of key, organization-wide 
management processes. Chapter 10, “Organizational 
and Interpersonal Communication,” is included because 
nothing can be started, guided, receive corrective action, 
or be terminated without communication. Chapter 11, 
“Labor Relations,” provides information regarding labor 
relations, including establishing the collective bargain-
ing relationship, bargaining, and contract administra-
tion. While some law enforcement executives chafe at 
the existence of a union in their agency as a restriction 
on executive actions, others hold that a carefully nego-
tiated contract make administration easier because so 
many aspects of the management-union membership 
relationship is regulated in clear terms. Police Chiefs 
and Sheriffs know that their agencies run on three 
things: staff, information, and money. When budgets 
are slashed, the result is fewer officers and deputies 
to protect the same area and fewer dollars to ana-
lyze information. While volunteers can be trained to 
perform some tasks, severe budget cuts translate into 
reduced or entirely eliminated functions. In the last sev-
eral years, some police budgets were cut to the extent 
the agencies couldn’t provide 24-hour police services. 
Such things explain why knowledge about, and skill in 
financial management is one of the premier attributes of 
law enforcement leaders and why Chapter 12, Financial 
Management, is so important.

Part Four: Organizational Issues
This concluding part contains three chapters that are 
grouped together by being specific issues that touch the 
entire law enforcement organization. Chapter 13, “Stress 
and Police Personnel,” effects all sworn personnel and 
often civilian employees as well. Negative stress degrades 
individual and sometimes unit and agency functioning. 
Chapter 14, “Legal Aspects of Administration,” centers on 
police civil liability, which often arises out of the misuse 
of force and high speed pursuits. In recent decades, 
the old refrain that law enforcement agencies are very 
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on paper, electronically, or online. It provides state-of-the-art 
features for viewing and editing test bank questions, drag-
ging a selected question into a test you are creating, and 
printing sleek, formatted tests in a variety of layouts. Select 
test items from test banks included with TestGen for quick 
test creation, or write your own questions from scratch. 
TestGen’s random generator provides the option to display 
different text or calculated number values each time ques-
tions are used.

PowerPoint Presentations.  A PowerPoint lecture 
package is available for use in class.

To access supplementary materials online, instructors 
need to request an instructor access code. Go to www.
pearsonhighered.com/irc, where you can register for an 
instructor access code. Within 48 hours after register-
ing, you will receive a confirming email, including an 
instructor access code. Once you have received your 
code, go to the site and log on for full instructions on 
downloading the materials you wish to use.

Alternate Versions 
eBooks.  This text is also available in multiple eBook 
formats. These are an exciting new choice for students 
looking to save money. As an alternative to purchasing 
the printed textbook, students can purchase an electronic 
version of the same content. With an eTextbook, students 
can search the text, make notes online, print out read-
ing assignments that incorporate lecture notes, and 
bookmark important passages for later review. For more 
information, visit your favorite online eBook reseller or 
visit www.mypearsonstore.com.

•	Chapter Summary 
The chapter summary is based on the learning objec-
tives and reinforces what the student has learned 
in completing the chapter. Each learning objective 
is stated and then followed by a statement of what 
should have been learned by fulfilling that objective.

•	Chapter Review Questions 
The chapter review questions call attention to other 
learning opportunities in the chapter that, arguably, 
could have been included as learning objectives. 
These are important points of learning that will 
facilitate additional student growth and can also be 
the basis of classroom discussions and short essay 
examination questions.

•	Critical Thinking Exercises 
Critical interest exercises promote student interest 
and participation. Each of the 15 chapters has two or 
more critical thinking exercises that can be assigned 
to individual students or groups that report back on 
their conclusions. This could be done in class or as 
out-of-class experiences. They may also be used to 
stimulate class discussions and involvement.

Instructor Supplements 
Instructor’s Manual with Test Bank.  Includes 
content outlines for classroom discussion, teaching sug-
gestions, and answers to selected end-of-chapter ques-
tions from the text. This also contains a Word document 
version of the test bank.

TestGen.  This computerized test generation system gives 
you maximum flexibility in creating and administering tests 
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Part 1  Foundations

Chapter 1 | The Evolution of Police Administration
Chapter 2 | Policing Today
Chapter 3 | Intelligence, Terrorism, and Homeland Security
Chapter 4 | Politics and Police Administration

These first four chapters are foundational in that they tell us how law enforcement got to 
where it is today, explain current police operational philosophies, describe how national 
and domestic terrorism have impacted on the role of our police agencies, and discuss the 
continuing importance of politics. This section also introduces terms and concepts referred 
to in subsequent chapters.

Chapter 1, “The Evolution of Police Administration,” differs from other histories of 
policing because it has a specific, rather than a general, focus. It explains policing’s trials and 
tribulations as it morphed from a colonial night watchman system into complex organizations 
testing new philosophies. Also chronicled are the social, political, economic, and technological 
forces that continuously shape and reshape American policing. The underlying thesis of this 
chapter is that policing is like a sandbar in a river, being shaped and reshaped by the currents 
of the society in which it is embedded.

Chapter 2, “Policing Today,” examines in greater detail the shifts in operational 
philosophies identified in the previous chapter. More specifically, as police departments 
came to grips with the limitations of the traditional strategies of random patrol and 
responding to incidents, it opened the door to new ways of delivering law enforcement 
services, such as community policing and evidence based policing. This chapter provides 
a strong understanding of the use and limitations of these different operational philoso-
phies and strategies aimed at lowering crime and providing better police services to our 
communities.

Chapter 3, “Intelligence, Terrorism, and Homeland Security,” addresses the significant 
shifts that have occurred in law enforcement in the wake of the 9/11 attacks on this 
country, as well as the threats posed by the Mexican drug cartels operating near our 
border, “homegrown” terrorists, and recent trends in radical Islamic groups, including 
the surging ISIS. This chapter vividly illustrates the dangers of international terrorism,  
domestic right-wing hate groups, left-wing anarchists, and ecoterrorists.

Chapter 4 “Politics and Police Administration,” ends Part One. It explains various local 
forms of government and key offices. This chapter also takes a pragmatic view of how 
politics affects law enforcement agencies. There is a significant case study of the Baltimore 
Police Department, the community, the riots, and the criminal charges placed against six 
officers in the death of Freddie Gray, as well as coverage of other similar recent incidents. 
In the wake of police shootings of African American men in 2014–2015 a movement toward 
requiring police officers to wear body cameras emerged, which is also examined.
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c h a p t e r  o n e

The Evolution of 
Police Administration

Learning Objectives

1.	 List the events in England that led to the creation of the London Metropolitan Police.
2.	 Describe the importance of the frontier closing in 1890.
3.	 Define politics and give three reasons why it cannot be kept out of police agencies.
4.	 Define and describe machine politics in the 19th century.
5.	 Identify the most negative and positive things about the patronage/spoils system.
6.	 Explain why the concept of a police profession is so important.
7.	 Discuss the contributions of Chief Gus Vollmer.
8.	 Describe the impact of prohibition on policing.
9.	 Describe the Black Codes and Jim Crow laws.
10.	 State how World War II affected law enforcement.
11.	 Explain the unequal badge problem.
12.	 Describe how the police rank and file became isolated in the 1960s.
13.	 Define COP, ZTP, CompStat, EBP, and HSP.
14.	 Give three reasons why the United States has not experienced a major terrorist attack 

from abroad since 9/11.
15.	 Identify what may be the transcendent event for law enforcement over the past decade.
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INTRODUCTION

Studying the evolution of police 
administration is crucial because (1) the past is full of 
important lessons; (2) ignoring these lessons 
increases the probability that prior mistakes will be 
repeated and opportunities forfeited; (3) knowledge 
of the past breeds esprit de corps, or pride in the 
heritage of one’s chosen profession; (4) it instills an 
appreciation that each of us stands on the shoulders 
of the men and women who served before us with 
dignity, compassion, and valor; (5) there is a more 
complete comprehension of where and why a 
profession is when you know where it has been; 
(6) concepts in this chapter are part of the 
vocabulary of policing; and (7) it sets the stage for 
discussions in some of the chapters that follow.

THE URBANIZATION 
OF AMERICAN POLICING
The earliest American colonists, who were primarily English, 
depended on volunteer citizen night watchmen, patrolling 
from dusk to dawn, to alert them to threats, such as fires, 

crimes, and pirates. When watchmen raised an alarm, it 
became the collective responsibility of all residents to respond. 
Other offices familiar to the colonists, such as sheriff, consta-
ble, and coroner, were subsequently added, although initially 
their numbers were very small. In 1625, New Amsterdam, now 
New York City, created its office of sheriff.1

In 1833, Philadelphia became the first city in this country to 
have a paid, full-time day police force.2 Gradually, the wide-
spread use of volunteer citizens’ night patrols was replaced by 
paid night police departments, which were entirely separate 
from the full-time day police. It was not until 1844, in New York 
City, that the first unified day-night police force was created 
(see Figure 1.1).

To no small degree, the rise of unified, full-time police 
departments in America was influenced by events in England. 
During the late 17th and early 18th centuries, England’s econ-
omy made two key shifts: (1) improved agricultural methods 
provided significant surplus crops to support people living in 
cities and (2) people were drawn to cities by the industrial 
revolution (1760–1830),3 which shifted production from manual 
labor to machine made, initially in the textile industry and then 
spreading to other goods. Factories surpassed homes and small 
workshops as employers.

As the populations of England’s cities grew, so did their 
problems, such as slums, crime, and appalling working condi-
tions. As a result, social unrest escalated. The old ways of deal-
ing with crime and unrest were inadequate. In 1829, Parliament 
passed the Metropolitan Police Act with the strong support of 
Sir Robert Peel (1788–1850), creating a full-time police 
agency for London.

Figure 1.1  c  The Colorado Springs (Colorado) Police Department circa 1890–1900. The influence of Union Civil War 
(1861–1865) uniforms is plainly seen, including the style of several visible belt buckles. In the second row are two commanding 
officers, identified as such by the Union army’s convention that commissioned officers wore a coat with two rows of buttons so 
they could be immediately recognized as leaders. Chief Dana leans slightly to the left and seated beside him is Captain 
Gathright. In the third row, is an African American officer, Horace Shelby. (The Denver Public Library, Western History Collection, X-14668)
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New principles, such as officers should be hired on a proba-
tionary basis, were articulated for the London Metropolitan 
Police, stressing the need for professional conduct by the 
agency and its officers.4 The effort to create a force in which 
the public would have confidence and would support produced 
grim numbers: In the first three years of its existence, 5,000 
officers were dismissed and another 6,000 resigned; many of 
them were under pressure.5

American cities selectively drew on the experience of the 
London Metropolitan Police, gradually creating centralized, full-
time police departments. However, the majority of American 
politicians during the 1800s had no interest in hiring quality 
officers, choosing instead to continue using officers to suit their 
own purposes: graft, control of elections, and harassment of the 
opposition party (see Figure 1.2).

In the history and image of America, the “wild and wooly” 
West looms large (see Figure 1.3), although it spans a scant 90 
years, from roughly 1800 to 1890. The acclaimed Pony Express 
(1860–1861) is a prime example of how quickly things changed 
in the West. From Missouri to California, relay stations were 
established every 10 miles, where Pony Express riders could 
obtain fresh mounts. Despite riding through dangerous wilder-
ness areas, riders couldn’t carry guns in order to transport more 
mail. Orphans were preferred as riders because if they were 
killed, no one would miss them. Despite its success, the Pony 
Express was out of business in 18 months due to the completion 
of the transcontinental telegraph (1861).

Factors contributing to the settlement of the West included the 
discovery of gold at Sutter’s Mill, California (1848), the availability 
of tracts of land to settlers under the Homestead Act (1862), and the 

Quick Facts: Sir Robert Peel’s Other Accomplishments

Sir Robert Peel is a luminary just on the basis of his contributions 
to policing, but he is not without other significant accomplish-
ments. Peel was twice Prime Minister of England (1834–1835 
and 1841–1846). As a social reformer, he championed laws that 

prohibited women and children from working in mines (1842) 
and limiting their working hours in factories (1844). We are left 
to wonder what else Peel might have achieved had his life not 
been cut short by injuries caused by a horse fall.

Figure 1.3  c  “Big Ned,” Con Wagner, and “Ace” Moore 
were lynched by vigilantes in a partially completed cabin near 
Laramie, Wyoming (1868). Hoisted just off the ground with no 
fall to break their necks, the men slowly strangled. (Denver 
Public Library, Western History Collection, Arundel Hull, Z-5808)

Figure 1.2  c  Satire of police corruption. “Mulberry 
Ring” refers to the New York City Police Department, then 
located at 300 Mulberry Street. (Library of Congress Prints and 
Photographs Division [LC-USZ62-85436])
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conclusion of the Civil War (1861–1865). Although there were 
already free African-Americans in the West, that number was 
increased after 1865, due to (1) assistance from the federal Freed-
men’s Bureau (1865–1872), (2) flight from the South’s new share-
cropper system that effectively re-enslaved the recently emancipated, 
(3) the repressive laws enacted to keep “Negroes” segregated and 
powerless, and (4) the brutality of the Ku Klux Klan (KKK), which 
was formed in 1866 for social purposes, but quickly began using 
terror, violence, and lynchings to control African-Americans.

Benjamin “Pap” Singleton (1809–1892; see Figure 1.4), a 
former slave in Tennessee, promoted the idea of forming African- 
American townships in Kansas, leading to the establishment 
of  such townships as Nicodemus (1877; see Figure 1.5). 
Singlehandedly, Singleton may have inspired the exodus of 
20,000 people out of the South. However, other promoters estab-
lished perhaps as many as 42 similar settlements in both Kansas 
and Oklahoma.6 As a large organized movement, the exodus was 
finished by 1872, although smaller groups of African-Americans 
continued to regularly arrive through 1880.

The completion of the transcontinental railroad (1869) and 
the construction of other rail lines provided mass transportation 
into the West for adventurers and settlers. By the mid-1880s, 
cattle drives up the Chisholm and other trails from Texas to 
Abilene,7 Dodge City, Wichita, and other Kansas “cow towns” 
were a thing of the past due to the expansion of railroads, settle-
ments, and the use of barbwire to close off open range.

West of the Mississippi, episodic war with Native Americans 
is traditionally dated as lasting from 1823 to 1890, although the 
last battle was fought in 1918 (see Box 1.1). Eventually, the 
tribes were forced onto reservations, producing a need for law 
and order on tribal lands and protection from trespassers. 
Lacking any appropriated funds to create a reservation law 

enforcement capability, agents on various reservations scrapped 
together funds and recruited Native Americans as police offi-
cers. The Congress finally began appropriating money for tribal 
police agencies in 1879 (see Figure 1.6).8 Tribal enforcement 
agencies represent an out-of-the-mainstream example of 
American police administration, as is the U.S. Mint Police (1792).

Figure 1.5  c  Prosperous African-American settlers in Nicodemus, Kansas, 1877.
(Library of Congress Prints and Photographs Division [76000820])

Figure 1.4  c  Benjamin “Pap” Singleton was a 37-year-
old slave when he escaped to Detroit and began operating a 
secret boarding house for runaway slaves. After the Civil War 
ended, he returned to Tennessee and later began his work as 
a Moses-like figure, leading people to the promised land
(State of Kansas Historical Society).

M01_SWAN4056_09_SE_C01.indd   6 7/8/16   1:00 PM



chapter 1  •  The Evolution of Police Administration    7

Western law enforcement agencies were often small, their juris-
dictions were limited, the local records were inadequate for serious 
investigations, there was no centralized record keeping agency, 
marauding bandits had vast lands into which they could vanish, 
and communication between agencies was often sparse and slow. 
Opposing them was an abundance of rustlers, stagecoach and train 
robbers, and murderers, a small number of whom were unique. 
Born in England, Charles Bowles came to the United States, fought 
for the Union, rising to the rank of First Sergeant, was wounded 
while participating in General Sherman’s march through Georgia to 
the sea, and at some point simplified his name to Boles. As “Black 
Bart,” Boles became one of the truly unique criminals of the Old 
West. He pulled his robberies with an empty shotgun, only robbed 
Wells Fargo stagecoaches and took the company’s strongbox, but 
never robbed passengers, some of whom remembered him as 
“gentlemanly” and engaging in “intellectual” conversations.10

Given the limitations of Western law enforcement agencies of 
the period, it is not surprising that the Pinkerton National 
Detective Agency, Wells Fargo detectives, and Union Pacific 
operatives developed a strong record in catching or killing these 
robbers. Unrestricted by jurisdiction, these private “lawmen” pur-
sued bandits across jurisdictional lines and were aided by their 
employers’ substantial record systems.

Notorious outlaws “Butch Cassidy” (Robert Parker) and the 
“Sundance Kid” (Harry Longaboug) were part of a loose coali-
tion of gangs whose primary hideout was the Hole-in-the-Wall 
Pass in Wyoming, a place with only one entrance and other 
natural defense features. Parker was the leader of a loose-knit 
gang, called “the wild bunch” and sometimes “the-hole-the-wall 
gang.” Determined to end the wild bunch’s string of bank and 
train robberies, the Pinkertons “hounded” Parker and Long-
abough so consistently that by 1902 they ended up in Argentina 
and were thought to have been later killed in 1908 by Bolivian 
soldiers in a shootout. However, that ending is in doubt as is the 
Pinkerton’s assertion that one of these two men was killed later, 
in 1911 by Uruguayan police.

The bodies of the two bandits killed in 1908 were exhumed in 
1986 and it was announced that they were not Parker and Long-
abough. Speculation and rumors about what happened to Parker 

Figure 1.6  c  Standing Rock Reservation Dakota/Lakota 
(Sioux) police officers Red Tomahawk (L) and Eagle Man (R). 
Note that Eagle Man is wearing moccasins with his uniform. 
These two officers, 37 other Native American officers, and four 
volunteers attempted to arrest Hunkpapa Sioux spiritual leader 
Sitting Bull in 1890. The basis for the arrest was his rumored 
involvement with a potential uprising. His followers opened fire 
to prevent the arrest and in the ensuing 30-minute battle, eight 
officers and Sitting Bull and seven followers were killed, includ-
ing Crow Foot, Sitting Bull’s 17-year-old son. Sitting Bull had 
long maintained that contacts with white men could only result 
in the destruction of the Sioux way of life. This photograph is 
dated to the 1880s. (Denver Public Library, Western History 
Collection, D. Barry, B-836)

Box 1.1 T he Battle with Yaquis Indians in Bear Valley, Arizona

Yaquis Indians living in Northern Mexico were in rebellion 
against their Mexican national government. Yaquis would 
cross into the United States, take jobs long enough to buy 
arms and ammunition, return to Mexico, and distributed the 
weapons to other Yaquis. At other times these goods were 
taken by raids on isolated ranches. On January 9, 1918, 
there was a chance encounter in Bear Valley, Arizona, 
between horse-mounted Yaquis headed south with newly 
purchased weapons and a patrol from the 10th Cavalry. The 
Yaquis mistook the African-American troopers of the 10th as 
Mexican soldiers seeking to intercept them. If caught, the 

penalty would be death and so they opened fire. In the skir-
mish that followed, at least one Yaquis was killed and nine 
captured. Those taken prisoner were tried on minor charges, 
served 30 days confinement, and were released. Because 
World War I was still going on, the Bear Valley engagement 
got little attention in the news media or officially. The 
10th Cavalry was historically comprised of African-Americans 
with an excellent reputation as fighters. Because of the 
ferocity with which they fought, the Cheyenne Indians called 
them “Buffalo Soldiers.”9

M01_SWAN4056_09_SE_C01.indd   7 7/8/16   1:00 PM



8   chapter 1  •  The Evolution of Police Administration

The pattern for the 3,063 sheriff’s departments, although they 
involve fewer full-time sworn positions, parallels that of munici-
pal agencies. The Los Angeles County Sheriff’s Department is the 
largest in the country with 9,461 deputies.21 Twenty-five percent 
(775) of sheriff’s offices employ less than 10 sworn, which repre-
sents 2.4 percent (4,042) of all full-time deputies.22 At the larger 
end of the spectrum, departments with 100 or more deputies are 
only 12 percent (378) of the total, but they employ 66 percent 
(120,909) of all full-time deputies.23 The usual major functions of 
sheriff’s offices include patrol of unincorporated portions of the 
county, follow-up investigations, operation of the county jail, 
court security, and serving legal process papers. In a number of 
states, some municipalities contract with their sheriff’s department 
for police services. There are some variations of this. In several 
states, some counties have done one or more of the following: 
created a separate Department of Corrections in lieu of the sher-
iff’s jail function, established a county police department thereby 
focusing the sheriff’s office on court security and process serving, 
and eliminating the sheriff’s department in favor of a county 
police department and distributing the other sheriff’s functions 
over several existing and/or new departments. Alaska, Connecti-
cut, Hawaii, and Rhode Island, and Washington DC do not have 
the traditional office of sheriff.24

The events highlighted in this section and those that follow 
illustrate the most important point of this chapter: policing can-
not be understood if examined alone, as though the institution 
was an island in a lake. The more persuasive analogy is that 
policing is a sandbar in a river, subject to being changed continu-
ously by the societal currents in which it is immersed. As a 
profoundly significant social institution, policing is shaped and 
reformed repeatedly by a multitude of forces in American society 
and transnationally.

POLITICS AND ADMINISTRATION 
IN THE 19TH CENTURY: ILLS 
OF THE PATRONAGE SYSTEM/
SPOILS SYSTEM
Politics is the process of acquiring and maintaining control 
over a government, including its policies, administration, and 
operations. Politics isn’t inherently bad or good—these types 

and Longabough continued for many decades thereafter. Some of 
their friends reported speaking with one or the other, or both at 
different locations in South America and the United States after 
their alleged deaths. Their actual fates remain a mystery.12

In 1890, the federal government announced that the frontier 
was closed and six states were later admitted to the union.13 Both 
of the territorial governments of Arizona and New Mexico realized 
that their own aspirations for statehood would be impeded by 
their image of being populated by thieves, rustlers, and bandits. 
Drawing on the long experience of the Texas Rangers (1823),14 
they created the Arizona Territorial Rangers (1860) and the New 
Mexico Territorial Mounted Police (1905) to curb lawlessness.

The significance of the frontier closing in 1890 is that it 
marks the onset of the swift transition from a rural, agrarian 
society to an urbanized one in only 30 years. The Census of 1920 
revealed that 51 percent of Americans lived in an urban incor-
porated area, but the definition of that area was a place with a 
population of 2,500 or more people.15

Presently, there are 17,985 state and local law enforcement 
agencies with at least one full-time employee or its equivalent.16 
The breakdown of this number by type of agency and full-time 
sworn positions includes (1) 12,501 local police departments 
with 461,063 officers; (2) 3,063 sheriffs’ offices with 182,979 
deputies; (3) 50 state primary law enforcement agencies have 
60,772 enforcement positions. These agencies may be state 
police, highway patrol, or departments of public safety; (4) spe-
cial jurisdiction entities, for example, port, river, and bay, transit, 
airport, and kindred enforcement authorities add another 59,968 
positions; and (5) constable/marshal and related offices account 
for 3,464 positions, many in Texas.17

In practical terms, the present consequence of urbanization is 
that a majority of the sworn personnel identified in the preceding 
paragraph are deployed in urban areas and this is particularly true 
for local police departments. The largest of these is the New York 
City Police Department with 36,023 officers.18 In contrast, 
49 percent of all municipal agencies employ fewer than 10 full-time 
officers.19 The number of small departments has dropped slightly 
over the past several years; perhaps consolidation, catastrophic 
judgments for police misconduct, and small towns contracting for 
police services are contributing to a slow erosion of small police 
departments. While small municipal police departments are more 
numerous than large ones, most officers work in large ones. Nearly 
two-thirds, 61 percent, of all sworn personnel work for municipal 
departments with 100 or more full-time officers.20

Box 1.2  Black Bart, the Poet Bandit

Charles Boles (1829– unknown) robbed 28 Wells Fargo stage-
coaches in California before being arrested. He was fond of 
leaving poems at the scene of his crimes, signed “Black Bart, 
the PO8” (poet). One of them reads:

I’ve labored long and hard for bread,  
For honor and for riches  
But on my corns too long you’ve tread  
You fine haired sons of bitches

Finally arrested, Boles served four years and was released 
early for good behavior. Most sources maintain Boles dropped 
out of sight in 1888 and the rest of his life is unknown. How-
ever, one source, with no documentation, maintains that after 
Boles was released from prison, three Wells Fargo stages were 
robbed. The company is purported to have offered him a 
pension if he’d leave the country. Boles supposedly boarded 
the steamer Empress of China headed to that country.11
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The use of government resources by politicians to reward 
loyal voters is called patronage or the spoils system. The 
worst abuse of the patronage system was when people were 
rewarded for their political loyalty rather than their ability, 
roughly from 1820 to 1883. In reaction, the Pendleton Act was 
passed (1883), establishing the U.S. Civil Service Commission to 
enforce its provisions and mandating that federal employees 
pass a competitive examination and be appointed on the basis 
of merit. Even behind this progressive/reform legislation ugli-
ness was at work: Momentum for its passage was garnered from 
the assassination of President James Garfield (1881; see 
Figure 1.7) in Washington, DC, by Charles Guiteau, a frustrated 
seeker of a patronage job as ambassador to France.25

However, the Pendleton Act initially only covered a small 
percentage of federal jobs. When President Benjamin Har-
rison (1833–1901) took office (1889),26 he seized upon this 
loophole, and 31,000 postmaster jobs changed hands through 
patronage. This action was at odds with his avowed support for 
civil service reform and he received substantial criticism for his 
“prostitution of the public service.”27

Under the 19th-century patronage system, a person seeking 
employment in a police department usually needed a letter of 
endorsement from a powerful politician allied with the party in 
power. The letters were typically written by elected officials, 
such as members of the city council or county commission, 
prominent state officials, or the chairman of a county’s political 
party. When a new party came to power, the entire staff of a 
police agency was dismissed and replaced by patronage 
appointments.28

of descriptions come from how power is used, as opposed to 
some intrinsic quality of power itself. There is no way to keep 
politics out of police departments because (1) police depart-
ments must be responsive to democratic control; (2) public 
policy is expressed in the laws, regulations, operating proce-
dures, decisions, and actions taken or not taken by a govern-
mental agency. Public policy is where politics and administration 
intersect, the method by which governmental agencies are 
guided and controlled; and (3) as a practical matter, politics 
flourishes in even the smallest agencies. The type of politics 
we do want to keep out of policing is highly partisan party 
politics, which has had a long and, most frequently, unhealthy 
relationship with policing.

During the 1800s, a political machine or machine 
politics was often a tightly controlled political party headed 
by a boss or small autocratic group whose purpose was to 
repeatedly win elections for personal gain, often through graft 
and corruption. These parties had a hierarchical structure run-
ning from the boss at the top through the precincts to each 
neighborhood, where block captains make sure supporters 
“voted right.” Originating in Chicago, the phrase “vote early and 
often” reflects the machine politics’ spirit. Loyal voters were 
rewarded with incentives for their support, such as jobs, pro-
motions, transfers to more desirable positions, lucrative con-
tracts, liquor licenses, or helping their recently arrived 
immigrant relatives gain citizenship and find housing. New 
York Senator William Marcy (1786–1857) coined the phrase “to 
the [election] victor belongs the spoils” [the authority to make 
patronage appointments and bestow other benefits].

Figure 1.7  c  Artist’s sketch of the assassination of President Garfield at the Baltimore 
and Ohio train station in Washington, DC. His assassin is being apprehended in the back-
ground. (Library of Congress Prints and Photographs Division [LC-USZ62-7622])
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