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The Honorable Don Edwards
Chairman, Subcommittee on Civil

and Constitutional Rights
Committee on the Judiciary
House of Representatives

Dear Mr. Chairman:

In response to your request, this report supplements the Nationai Advi-
sory Commission on Law Enforcement's (NACLE) study of federal law
enforcement personnel issues. The Omnibus Anti-drug Abuse Act of
1988 created NACLE to study recruitment, compensation, and retention
issues affecting federal law enforcement officers. You expressed partic-
ular interest in the difficulties federal law enforcement agencies experi-
ence in attracting and retaining qualified support staff.

Law enforcement support staff perform a wide array of professional,
administrative, technical, and clerical functions essential to accomplish-
ing their agencies’ missions. For the purposes of this report, the term
“law enforcement support staff” refers to non-agent white collar
employees in law enforcement agencies—the Department of Justice's
Federal Bureau of Investigation (FBI), Bureau of Prisons, Drug Enforce-
ment Administration, Immigration and Naturalization Service, and U.S.
Marshals Service, and the Department of the Treasury's Bureau of Alco-
hotl, Tobacco and Firearms, U.S. Customs Service, Federal Law Enforce-
ment Training Center, and U.S. Secret Service.' **Non-law enforcement
agencies” include all other federal agencies.

Few empirical data are available to quantify the magnitude of support
staff probleins facing federal law enforcement agencies today. Conse-
quently, much of the information contained in this report reflects law
enforcement officials’ perceptions and opinions.

It should also be noted that the support staff problems discussed in this
report are not exclusive to federal law enforcement agencies. Studies
show that non-law enforcement federal agencies face similar problems
in recruiting, retaining, and compensating their support staff. However,
the problems can be exacerbated for agencies that require Top Secret

U8 Seeret Service niformed Division members were included in the NACLE study and. therefore,
excinded from this study
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Results in Brief

Objective, Scope, and

Methodology

security clearances and drug tests for all of their staff, such as the F8t
and Secret Service. Although recruitment, retention, and compensation
issues are interrelater], we discuss them separately for ease of presenta-
tion in this letter and in appendixes I, II, and I1l.

Although available data on support staff problems are limited, federal
law enforcement managers and personnel specialists believe that
attracting and retaining qualified support staff have become increas-
ingly difficult as the pay disparity between federal and private sector
employment has grown. They consider support staff recruitment and
retention significant problems, and they point to noncompetitive federal
compensation as the underlying cause of both problems.

Noncompetitive salaries cause recruitment and retention problems in all
federal agencies. However, when low starting salaries are combined
with law enforcement agencies’ security clearance requirements, law
enforcement managers report they have greater recruitment problems in
terms of time, expense, and number of qualified applicants than their
counterparts in most other federal agencies.

Our analysis of available governmentwide statistics for fiscal year 1988
indicates that quit rates: for law enforcement agencies—excluding the
FRI—are about comparable to non-law enforcement agencies, When sta-
tistics include the FBi. the turnover is much higher. Our analysis also
shows that within the law enforcement community, support staff turm-
over varies by occupation and location, with the greatest turnover
occurring in clerical occupations in high-cost cities. Due to time con-
straints. we did nct determine the reasons for variations in turnover.

The consequences of recruitment and retention problems, according to
law enforcement managers, include increased recruiting and training
expenses and lost productivity.

Our objective was to obtain data and information on the recruitment,
compensation. and retention of support staff in federal law enforcement
agencies. To accomplish our objective and to provide overall perspec-
tive. we attempted to identify and compare problems of support staff in
federal law enforcement agencies with support staff in other federal

S Quit rate’” refers w the total number of emplovees wha resigned from the federal government dur-
ing the fiscal vear divided by the average vearly populatson.
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agencies, in state and local law enforcement agencies, arnd in the private
sector.

Information required (0 make direct comparisons with the private sec-
tor, state and local law enforcement agencies, and with non-law enforce-
ment federal agencies was limited or unavailable. For example,
information on salaries paid to state and local law enforcement support
staff was readily available for only a few locations; data on recruitment
activities other than the number of new hires were not readily available
at the federal, state, local, or private sector levels; and turnover data
were available only on the federal level. In addition, no standard defini-
tion of *vacancy’ exists within the federal government. Thus, where
vacancy statistics are available. interagency comparisons to discern the
difficulty in filling jobs could be misleading. Because of the problems
with availability and definition, we used available aggregate data and
information obtained during interviews with law enforcement officials.

To compare compensation paid to support staff by the federal govern-
ment with the private sector, we used the August 1989 annual report of
the President’s pay advisors, Comparability of the Federal Statutory
Pay Systems With Private Enterprise Pay Rates, and a July 1989 report
sponsored by the Office of Personnel Management (0PM) entitled Study
of Federal Employee Locality Pay. In addition, two FBI field offices pro-
vided information from local law enforcement agencies for comparative
purposes on salaries paid to support staff in New York City and Seattle.

To determine the extent of support staff turnover in federal law
enforcement and non-law enforcement agencies during fiscal years 1986,
1987, and 1988, we obtained and analyzed governmentwide turnover
data for a judgmental sample of 14 occupational series. The selected
occupations are common to federal law enforcement and non-law
enforcement agencies. From opym's Central Personnel Data File (CPDF), we
obtained turnover data on all federal agencies for the 14 support staff
occupational series except those agencies exempt from certain personnel
reporting requirements (e.g., the rBi, Central Intelligence Agency, and
other intelligence agencies). To derive aggregate and local “'law enforce-
ment” data, we supplemented the CPDF metropolitan statistical area data
with similar data collected directly from the FBlL. We also analyzed turno-
ver data for five of eight metropolitan areas identified by NACLE as high-
cost areas (New York City; Washington, D.C; Chicago; Los Angeles; and
San Francisco) and three of six identified as low-cost (Brownsville,
Texas: Kansas City, Missouri; and Spokane. Washington). We did not
independently verify the accuracy of the CPDF or i data.
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Law Enforcement
Officials Perceive
Significant Support
Staff Recruiting
Problem

To supplement the limited empirical data, we interviewed a judgmental
sample of Secret Service and ¥BI managers, recruiters, and personnel
specialists in FRl and Secret Service headquarters in Washington, D.C.;
Fat field offices in Baltimore: New York City; Washington, D.C,; and the
Secret Service's New York field office. "Ve also reviewed (1) information
on support staff recruitment and retention problems obtained during
NAULE interviews with 102 federal law enforcement managers in 14 cities
and (2) studies by 6A0 and other organizations. The Secret Service and
FBI assigned a personnel spectalist to facilitate data coilection at their
respective agencies and to assist in our overall review efforts.

Although our work focused on recruitment and retention issues within
the iaw enforcement community, we made limited contacts with the fol-
lowing non-law enforcement agencies to obtain their views on these
same issues—the Department of Health and Human Services in Wash-
ington, D.C., and New York City; the Environmental Protection Agency
in New York City: and ory and the Departments of Defense and Energy
in Washington, D.C.

We did our work between October 1989 and March 1990, using generally
accepted government auditing standards.

Aggregate data identifying trends in law enforcement support staff
recruitment are not available. Although supporting data are not rou-
tinely maintained. many federal law enforcement managers and
recruiters perceive a significant support staff recruiting problem. For
example, 44 percent of the 102 law enforcement managers interviewed
by NACLE reported experiencing recent problems recruiting sufficient
qualified support staff. Of the problems affecting law enforcement sup-
port sta®f reported by these managers, recruitment was the third most
often cited.

According to federal law enforcement officials, their offices frequently
have several support staff vacancies at one time, some of which have
taken months—or vears—to fill. Such long-standing vacancies disrupt
office operations and diminish overall efficiency. These officials added
that noncompetitive entry level salaries and stringent hiring standards
such as requiring Top Secret security clearances for a higher proportion
of support staff combine to make recruiting more difficult and expen-
sive for law enforcement agencies than for many other federal agencies.
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Governmentwide statistics indicate that support staff turnover varies
by occupational series and location and is higher in law enforcement
agencies than in non-law enforcement federal agencies for 13 of 14 sup-
port series that we reviewed. However, the Fai's high quit rate is the
principal reason that the statistics show law enforcement agencies' quit
rates as being greater than those of non-law enforcement agencies. In
fiscal vear 1988, the FBU's average quit rate for the 14 support staff
occupation:al series was 16.52 percent—almost 2 1/2 times greater than
all of the other law enforcement agencies combined.

When ¥l data are excluded. the average quit rate for law enforcement
agencies decreases from about 11 percent to 6.7 percent, which is about
comparible to the 6.2 percent quit rate for non-law enforcement agen-
cies. since federal law enforcement and non-law enforcement support
staff of the same grade are paid the same salaries. compensation alone
does not account for the differences between the Fu1 and other agencies’
quit rates. Due to time constraints, we were not able to obtain the data
needed to determine why turnover varies between the £t and other
agencies.

According to [aw enforcement managers, it is not uncommon for a single
position to turn over several times within a year. New support employ-
ees acguire training and experience at government expense and then
leave for higher paying jobs in the private sector. As a result, federal
law enforcement agencies have become support staff “training grounds™
for taw firms, banks, and other private employers. Law enforcement
managers attributed their support staff turnover in federal law enforce-
ment agencies primarily to noncompetitive compensation. They said the
consequences of the high turnover include increased recruiting and
training expenses and lost productivity.

According to the 1989 report of the President’s pay advisors, there was
a pay gap averaging 29 percent between federal salaries and private sal-
aries for all types of comparable positions. Other studies have also
shown that federal sector pay is less than private sector pay for compa-
rable support positions. For example, a 1989 opM-sponsored study
showed that the federal mean salary for computer specialist (grade 5)
was about 316,275 compared with the salary range of about $22,000 to
$26.000) in the private sector. Although special salary rates, where
available. narrow the gap between federal and private support salaries,
0Py and law enforcement officials do not believe that these rates ade-
guately address the overall pay problem.
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Agency Comments

Law enforcement managers cited two related consequences of the dis-
parity between federal and private sector compensation. The most fre-
quently cited consequence was that federal law enforcement agencies
find attracting and retaining qualified support staff increasingly diffi-
cult. Another consequence, managers believed, is a conspicuous decline
in the quality of candidates who do apply for law enforcement support
pusitions.

As requested by the Subcommittee, we did not obtain written comments
from agencies. We did, however, discuss the contents of the report with
law enforcement officials at the FBI and Secret Service and non-law
enforcement officials at oPM and the Departments of Defense. Energy,
and Health and Human Services and incorporated their comments where
appropriate. The officials generally agreed with the facts presented, and
the FBI said it plans to do further analysis on its quit rates. The non-law
enforcement officials generally said that the probiems cited in the report
are not exclusive to law enforcement agencies. and they experience simi-
lar recruitment and retention problems because of noncompetitive fed-
eral pay.

As agreed with the Subcommittee, we have also included as appendix IV
governmentwide data on transfers of employees among federal agencies.

Also as arranged with the Subcommittee, we are providing copies of this
report to the Directors of the a1, U.S. Secret Service, and opm. We plan
no further distribution of this report until 10 days from the date of its
issuance unless you publicly announce its contents earlier. At that time,
we will send copies to interested parties and make copies available to
others upon request.
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The major contributors to this report are listed in appendix V. If you or
your staff have any questions concerning the contents of this report,
please call me on 275-5074.

Sincerely yours,

Waf.urv

Bernard L. Ungar
Director. Federal Human Resource
Management [ssues
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Aggregate data identifying trends in law enforcement support staff
recruitment are not available. Nevertheless, many federa! law enforce-
ment managers and recruiters we interviewed perceive a significant sup-
port staff recruiting problem. The managers and recruiters cited severai
factors that contribute to theic support staff recruiting problems. Princi-
pal among these factors were nencompetitive compensation, stringent
hiring standards. and the cost and length of time required to bring new
employees on board (See app. [i1 for a more detailed discussion of non-
competitive federal compensation.)

opm does not track vacancies throughout the federal government and,
although some agencies do track vacancies, interagency vacancy rates
are not comparable because no standard definition of "vacancy™ exists.
Some individual federal law enforcement managers have documented
their support staff recruiting problems by systematically tracking and
analyzing support staff vacancy rates and other recruiiing statistics
However, the data are specific to individual offices and cannot be pro-
jected to the entire federal law enforcement community.

Despite the scarcity of recruitment data, many federal law enforcement
managers believe that recruiting qualified support staff has become
increasingly difficult as the pay disparity between federal and private
sector employment has grown, the prestige of public service has
declined, and the skills required for entry positions (e.g., comp-iter
skills) have increased.

Of the 102 law enforcement managers interviewed by NACLE in 14 cities
across the nation in 1989, 44 percent reported experiencing recent
problems recruiting enough qualified support staff. Of the problems
affecting law enforcement support staff reported by these managers,
recruitment was the third most often cited.

According to a Secret Service recruiter, 10 years ago the Secret Service
had an abundance of qualified candidates to choose from and little or no
specialized recruiting was required to fill support positions. However, in
his opinion, recruiting is more difficult today due to the tight job mar-
ket. the increasingly technical nature of support positions, and the low
pay and benefits associated with federal government employment. For
example, Secret Service document examiner positions were easily filled
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Appendix I
Law Enforcement Officials Perceive
Significant Support Staff Recruiting Problem

Stringent Hiring
Standards May
Increase Recruiting
Difficulties

in the past. [lowever, a recent Secrect Service recruiting trip to a confer-
ence where nearly 100 potential applicants were present did rt pro-
duce a single application for vacant documeri examiner positions. The
recruiter attributed the lack of interest in these positions to the low
starting salaries. FBl recruiters related similar recruiting experiences.

Law enforcement agencies' difficulties attracting qualified support
applicants have sometimes resulted in vacancies remaining open for
long periods of time. For example, an analysis of support staff turnover
in the Secret Service’s Los Angeles office showed that support vacancies
remained open an average of 251 days in fiscal year 1987, 306 daysin
fiscal year 1958, and 248 days in fiscal year 1989. The Secret Service's
Phoenix field office, which has three support positions authorized, had
one position vacant for the 2-year period ending May 1989. The FBI
Washington, D.C., field office had a 20-percent vacancy rate among its
secretarial staff from October 1989 through January 1990. According to
law enforcement managers, long-standing vacancies disrupt office oper-
ations, increase other staff members’ workloads, and diminish overall
efficiency.

According to several law enforcement managers, recruiting is generally
maore expensive and difficult for law enforcement agencies than for most
other federal agencies because of their more stringent and time-consum-
ing hiring standards. Unlike most support staff in non-law enforcement
agencies, certain support staff in some law enforcernent agencies need
Top Secret security clearances. In other agencies, such as the Secret Ser-
vice and FBl, all support staff need Top Secret security clearances and
drug tests.

Stringent Security
Standards May Limit Pool
of Potential Applicants

The background investigations required for Top Secret clearances
include reviews of appiicants’ credit, empioyment, education, medical,
military, t.x, and any criminal records that may <xist. They also include
interviews with references and other acquaintances, criminal records
checks on all close relatives and roommates, reviews of immigration
records if the applicant or close relatives are registered aliens or natu-
ralized U.S. citizens, and overs«as checks if ihe applicant or close rela-
tives resided or traveled outsic’e the United States.

In addition to hackground investigations, applicants for law enforce-

ment support positions may also be subject to drug tests, polvgraph
tests, medical examinations, and physical fitness requirements. Such
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Law Enforcement Officials Perceive
Significant Support Staff Recrviting Problem

demanding hiring requirements may deter some job seekers from even
applying at law enforcement agencies in the first place. As a Secret Ser-
vice manager expiained. up to 50 percent of potential applicants at the
New York field office lose interest in working for the Secret Service
when informed of the agency’s strict rules against drug use, as well as
agency drug-testing requirements.

Of thuse who do apply for law enforcement support positions, many are
rejected due to adverse material fac 5 (criminal records, drug use, bad
credit) uncovered during the nersonal interview or background investi-
gation. Although data are not routinely accumulated, in 1986 the Secret
Service's New York field office interviewed 154 applicants listed on the
OPM registry for support positions. Due to adverse inaterial facts
rovealed during the interviews, only five candidates warranted a back-
ground investigation. and only one candidate's background could sustain
the necessary security clearance. According to FBI managers, the FBl
denies more than twice as many applicant security clearances as it
grants because of derogatory information developed during background
investigations.

Time-Consuming
Clearance Process Further
Limits Pool of Potential
Applicants

Personnel specialists told us the length of time required to obtain secur-
ity clearances further limits the pool of potential applicants for law
enforcement support positions. Unlike most other federal agencies, FBI
and Secret Service support staff need Top Secret security clearances.
Therefore, they do not always have the flexibility to hire applicants to a
nonclassified position and reassign them upon clearance approval. The
security clearance process takes an average of 3 months and can take as
long as 1 year. During that time, many applicants take other jobs with
private employers or noh-law enforcement federal agencies that may
offer the same or better salary and benefits as law enforcement agen-
cies, but can bring new employees on board quicker. According to HHS
and EpA staffing specialists in the New York regional offices, new sup-
port employees can begin working at HHs and EPA within a few weeks of
being offered positions. On the other hand, officials at the Departments
of Defense and Energy said that they are not always able to bring sup-
port staff on board until they obtain security clearances.

Recruiting Is More
Expensive for Law
Enforcement Agencies

Law enforcement managers contend that support staff recruiting is far
more expensive for them than for their counterparts in most other fed-
eral agencies. According to a US. Merit Systems Protection Board study,
replacing a federal employee typically costs from $300 to $2,200,
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depending on the position. However, due to the additional costs of con-
ducting background investigations, drug tests, polygraph tests, and med-
ical examinations. data provided by the Secret Service and Fil show that
it costs an average of $9.700 1o replace their professional and support
staff.

According to Ful and Secret Service managers, exacting hiring standards
and Top Secret security clearances are necessary for all support employ-
ees because oF their constant use of classified information in the per-
formance of their duties and the mission of the agency. Due to time
constraints. we did not evaluate the reasonableness of requiring Top
Secret clearances for all law enforcement support staff or compare the
efficiency of law enforcement security clearance processing with that of
otier agencies.

te: f el Ful and Secret Service officials told us they have responded to the
Recrultmg Activities recruitment challenge by expunding and upgrading their recruiting
Expa.nded efforts. but with limited success. In the past, law enforcement agencies
recruited support staff on an as-needed basis. Now, however, recruiting
has become a fivll-time, year-round activity,

Fil und Secret Service field offices each have at least one Special Agent
and or one support employee assigned to recruiting. In addition, both
Secret Service and FBi headquarters have units dedicated to directing
and coordinating recruiting activities.

Law enforcement agencies expend considerable resources conducting
nationwide recruiting activities and developing innovative recruiting
techniques. In addition to customary recruiting methods, such as attend-
ing job fairs and advertising in local newspapers, law enforcement agen-
cies have begun consulting with advertising professionals, producing
recruiting videotapes. and establishing or expanding high schoot co-op,
college intern, summer. part-time, and handicapped employee programs.
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Support Staff Turnover Statistics Vary Between

Law Enforcement and Non-Law Enforcement
Agencies Primarily Because of the FBI's
Quit Rate

Federal governmentwide statistics for fiscal year 1988 indicate that law
enforcement agencies, primarily because of the FBI's quit rates, experi-
ence higher turnover in certain support occupations than non-law
enforcement agencies. Excluding data on the FBl, the turnover statistics
for law enforcement agencies are about comparable to non-law enforce-
ment agencies. Further, turnover varies by occupation and geographic
location, with the greatest turnover occurring in clerical occupations in
high-cost cities. According to many law enforcement managers, high
turnover among support staff is a critical problem that is primarily due
to noncompetitive tederal compensation, and resuits in lost productivity

and increased recruiting and training expenses. (See app. III for a more

dety’ d discussion of noncompetitive federal compensation.}
S

Governmentwide turnover statistics indicate that support staff turnover
Support Staff . varies by occupational series and location, and turnover in some support
Turmover Varies by series is higher in law enforcement agencies than in non-law enforce-
Series’ Type of ment federal agencies. The FBI's high quit rate is the principal reason

why governmentwide statistics indicate that law enforcement agencies’
quit rates are generally greater than those of non-law enforcement agen-
cies. Since federal law enforcement and non-law enforcement support
staff of the same grade are paid the same salaries, compensation alone
does not account for the differences between the FBI and other agencies’
quit rates. Due to time constraints, we were not able to obtain the data
needed to determine why turnover varies between the FB! and the other

Agency, and Location

agencies.
Turnover Varies by Among the 14 support series we analyzed, the highest turnover gener-
Occupational Series ally occurred in clerical positions, such as mail and file, clerk-typist, and

data transcriber. Table I1.1 lists in descending order for fiscal year 1988
the nationwide quit rates for the 14 law enforcement support series.
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Appendix [1

Support Staff Turnover Statistics Vary
Between Law Enforcement and Non-Law
Enforcement Agencies Primarily Because of

the FBI's Quit Rate

lelc I1.1: Quit Rates for Selected Law Entorcement Suppont Staﬂ Series

Fiscal yeasr 1988 Fiscal yeor 1987 Fiscai year 1968
Quit Average Quit Average Quit  Aversge
rate population rate popuistion rate population

Series  Title o rate popuisti
0305 Maand file 1951% 2963  1239% 2978  1295% 3058
0356 Data 'ranscriber 18 14 226 17v 28 143 20
0322 Clektypist 1778 2008 1386 1833 1648 1,802
0332 m_(fgnn'lputer operahon 14 88 %8 8 62 114 698 172
0540  Voucher examining 1284 148 1718 L 134 682 132
0303 M3 cellaneous Clerk anc assistant 971 2708 893 2912 867 2907
0525  Accounting techmician 901 566 737 529 906 508
0318 Secretary ) 798 313 807 2900 824 21
0334 " Computer specialst 614 651 415 579 468 534
1802 Comphance inspection and support 508 1739 366 .. e 406 87
0363 Communications speciaist _ 442 13 oed 106 ol )
0132 inteligence 354 650 33 535 187 4
0301~ Miscellaneous administration and program 3st %41 363 855 312 779
0080  Securty administration am 21 s g9 529 170
T : 1101% 894% 9 56%

Average (weighted)

Soure.e Leveoged Dy GAS trom OPM and FBI data

Table 11.1 also illustrates that quit rates have generally increased during
the last 3 vears for 'which data are available. Between the most recent 2
fiscal vears—1987 and 1988—the computer operation series has experi-
enced the largest increase (73 percent) among the occupations for which
quit rates were higher than 10 percent. In 9 of the 14 occupations, quit
rates were, to varying degrees, higher in fiscal year 1988 than in the
preceding 2 years. In four occupations—mail and file, computer opera-
tion, security administration, and communications specialist—quit rates
in fiscal yvear 1988 were at least 57 percent higher than in the preceding
yedr.

Turnover Varies Between
Law Enforcement and
Non-Law Enforcement
Agencies Because of the
FBI’s Quit Rate

During fiscal year 1988, law enforcement agencies’ turnover statistics
were higher for virtually every support staff series than in non-law
enforcement agencies. Table [1.2 compares nationwide law enforcement
and non-law enforcement quit rates for the 14 support series. As shown
in this and subsequent tables, the clerk-typist series is usually among
the highest in quit rates irrespective of the agency or location involved.
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Sapport SLaff Turnover Statistics Vary
Between Law Enforcement and Noa-Law
Emforcement Agencies Primarily Because of
thve FBI's Quit Rate

Table IL.2: Comparison of Law Enforcement and Non-Law Enforcement Agencies’ Quit Rates for Selected Support Staff Series for

Fiscal Year 1988
Law enforcement Non-law enforcement
Quit Average Quit Average
Series Title rate  population rate  population Ratio
0080 ‘VSAe;:urur!Yat?mer;vgt;a!lon T 271% 221 ) i 2~3§‘3M6~ 482 1 iS
0132 inteligence 354 650 283 2795 125
c3o Miscellaneous admmlstratnon anc program 35 941 2 69 2].420 1.30
0303 Mnscellanwu;i:'leﬂ'aﬁd assnsta'\t 971 2708 6 a4t 48064 151
6305~ ‘Madandfle 1951 2983 746 1591 22
0318 Secretary ) 79 3133 675 91584 118
0322 Clerktypist 1778 2008 1347 37416 1@
0332 " Computer operation 13 168 347 9062 428
0334 Comphtév speciahst 614 651 237 a243 250
0356~ Datawanscber 1814 26 127 5766 250
G393 = Communcavons specaisi s w3 2a1  _ani i@
0525 Accounting technician o 901 566 464 19978 194
0540 " Voucher examining 1284 148 86 _5.202 194
1802 Comphance nnspect:on and 5uppor' 7 506 1739 l 5 ?@___ : ) _E;?_ 0.88
Average {weighted) 101 622% T

Scwrce De.etcped by GAC from OPY and FBi dala

As table 11.2 illustrates, consolidated quit rate statistics for federal law
enforcement agencies were higher than quit rates for non-law enforce-
ment federal agencies during fiscal year 1988 for 13 of the 14 support
series. Overall. quit rate statistics for law enforcement agencies were
about 77 percent greater than for non-luw enforcement agencies. The
quit rite statistics for comptiter operation in law enforcement agencies
were about 4 times greater than for non-law enforcement agencies. The
quit rate statistics for mail and file, computer specialist; and data tran-
scriber were about 2 1,2 times greater in law enforcement agencies than
in non-law enforcement agencies.

Our further analyses of the fiscal year 1988 quit rates within the law
enforcement agencies show that the FBI's quit rates account primarily
for the overall difference between law enforcement and non-law
enforcement quit rates. Table 11.3 shows that the FBt's average quit rate
for all of the occupational series was 16.52 percent—aimost 2 1/2 times
greater than all of the other law enforcement agencies. By excluding the
FBI data. the average quit rate for other law enforcement agencies (6.69
percent) is about comparable to the .22 percent shown in table I1.2 for
non-law enforcement agencies.
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Appendix I1

Support Staff Turnoser Statistics Vary
Between Law Enforcement and Non-Law
Enforcement Agencies Primarily Because of
the FBI's Quit Rate

____F
Quit Average
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OCES 3eC i, AZrIngTrateh ER 6
0122 ~remgerce 117 6
0ac- *Ascelanesus acTirs At or AN Lt 1€ 04 ‘Bd
Q3C:z LNSCeNANenns | vk NG 158573t - ) 23
03Cz trasar e 275 2572
03°3 Seeetar, 287 24
032z Tlenw tLpest "Gy 1 2RQ
02z2 Jortnar sperat o "2 38 s
0322 D aal oA L TS by e
(32c ~araranscroer 2423 3
3G3 somemarcatens spen i st RN a
0Bes AgtoucnnT test micar 1447 gz
G542 PR LU ENT, Jlalely T 105
1670 Compnaron nspechon g S o o 105
teEET,

LPrgae annrte

Other law

enforcement agencies

Quit
rate
138",
343
1Q3
53¢
928
7g-
1578
LT
3%
313
20z
70C
233
562
PR

Average
population

145
554
777
1585
4an
2208
1039
a8
123
%6
99
414
43
1334

Ratio
301
121
14 80
29
228
117
12%

344
934
1061
207
738
057
247

Turnover Varies by
Location

As shownan table 113 the Frr's gquat rates were higher than all of the
other law enforcement agencies in uil of the occupational series except
complianee mspection and support. The Largest differences in quit rates
between the Pl and the other law entorcement agencies are in the mis-
celluncous adnunistration and program. communications specialist. and

data transeriber series.

Turnover statistics also shoaw thar law enforcement and non-law

entorcement support staft turnover rates vary by location. Table [1.4
lists the fiscal yvear 1988 guit rates for the 14 support series by type of
ageney in five high-cost and three low-cost metropolitan areas.,’

Hith< ont e i ide Chucago, New Yark Ciy <an Franetssoo Los Angsdes, sl Washimdton, DC
Lo -comt cities ncide Brownsville: Tesis Kinsas Oty Missonn, and Spokane, Washington. NACLE
wentifued the aties vn the bisis of cost-of-bvime data devedoged by Runzbemmer International. man-

dagement consdtants for travel and living costs
Enforcement OCG-H-2 Apre 25 W
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Appendix IT

Support Staff Turnover Statistics Vary
Between Law Enforcement and Non-Law
Enforcement Agencies Primarily Because of
the FBI'v Quit Rate

flblo i1.4: Comparison ot Fiscal Year 1988 Law Enforcement and Non-Law Enforcement Support Staff Quit Rates in High- and
Low-Cost Cities

Series
0080
0132
030!

0303
0305
03:8
0322
0332
0334
0356
0393
0525
0540
1802

Title

Secunty admimsiiaticn

Intetigence

*Miscellaneous
admimstration anc

program

*Aiscellaneous Clerk
ang assistant

Man and hile
Secretary

Clerk 1,018t
Computer operaton
Computer spectais!
Data transcriber

Communications
speciahst

Accounting technicanr

voucher exarnming

Compliance inspection

and support
Average iweighted;

Law enforcement agencies Non-law enforcement agencies

___High-cost cities

Low-cost cities High-cost cities Low-cost cities

Quit Average Quit Average Quit Average Quit Average
rate  population rate  popuiation rate  population rate popu!aﬁo:‘\
2 20% 200 0067 : 2 16% t 624 57%% 35
32 77 DRV ! 243 1 068 000 24
58 399 100 7 120 10 340 101 396
433 © 136 550 i6 " 32 11824 435 1011
AR 1785 000 27 77 3359 357 521
v 0 s A0 TH7 28313 537 1025
22 3% * 060 1250 24 *T74 ' 844 1163 361
*328 128 a 1 356 1403 211 237
573 578 E} a 278 14 203 279 789
Q17 194 a a 307 B57 508 177
52 Q6 300 2 284 881 750 40
12 AH 132 Co 3 238 3399 407 540
K *24 a 4 [SRP 870 357 84
7t 565 123 31 7 62 169 0613
14 35% 283% 7 34°% 457%

NG SLEPON DOShOrs ensled o these 30 ,paliond senes in hscal Jear 1988
Scurce Ceveloped o, GAC frem P 3 2FBicata

As table [[.4 indicates. both law enforcement and non-law enforcement
agencies’ support staff turnover. on an overall basis, was greater in
high-cost metropolitan areas than in low-cost metropolitan areas. For .
each support staff series at the law enforcement agencies, the staff turn-
over was greater in high-cost cities compared with the low-cost cities. [n
non-law enforcement agencies. it was greater in high-cost cities in 11 of
the 14 series.

The table also indicates that. with the exception of the compliance
inspection and support series. [aw enforcement gquit rates exceeded all
non-law enforcement guit rates in high-cost cities. The law enforcement
agencies’ average quit rate for all of the series was twice that of non-law
enforcement agencies in high-cost cities. On the other hand. in low-cost
cities, the average quit rate for non-law enforcement agencies was about
1 3.4 times greater than that of the law enforcement agencies combined.
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Appendix 11

Support Staff Turnover Statistics Vary
Between Law Enforcement and Non-Law
Enforcement Agencies Primarily Because of
the FBI's Quit Rate

aw Enforcement
fanagers Perceive
upport Staff
‘urnover as a Critical
‘roblem

Factors beyond pay account for the apparent difference in quit rates
experienced by law enforcement agencies in the high-cost cities. The
FBI's quit rates were again higher than those of the other law enforce-
ment agencies in almost all series in the high-cost cities. When Fal data
were excluded. the non-law enforcement agencies’ average quit rate was
within 1 1/2 percent of that for law enforcement agencies combined. No
single city was responsible for making the Fi1's overall quit rates higher
than those of the other law enforcement agencies in the high-cost cities.

Turnover of law enforcement support staff is a critical problem. accord-
ing to many law enforcement managers. The majority (57 percent) of
law enforcement field office managers interviewed by NaCLE in 1989
reported having difficulties retaining qualified support staff. In addi-
tion, law enforcement managers and personnel specialists told us that
retaining qualified support staff is even more difficult than recruiting
them. According to law enforcement managers. high turnover creates
support staff shortages in many offices and results in increased recruit-
ing and training costs and lost productivity.

apid Turnover Leaves
[any Law Enforcement
iffices Understaffed

Turnover and recruiting problems have resulted in support staff
shortages in many federal law enforcement offices. An analysis of sup-
port positions in the Secret Service's Los Angeles office showed that
one-third of them were unfilled during fiscal years 1388 and 1989. Simi-
larlv, the Secret Service's Boston office reported having 60 percent of its
support staff positions unfilled between 1986 and 1989,

Federal law enforcement recruiters said they expend considerable time
and effort recruiting new support staff, only to see a large number leave
within a relatively short period of time. According to law enforcement
managers, it is not uncommon for a single position to turn over several
times during the course of a year. bl and Secret Service managers refer
to this situation as the support personnel “revolving door.” That is, new
support employees acquire training and experience at government
expense and then leave for higher paying jobs in the private sector.
According to Secret Service and ral officials, federal law enforcement
agencies have become support staff “training grounds” for law firms,
banks, and other private employers. In this regard. Secret Service offi-
cials told us that their support staff, having met the agency’s high hiring
standards, became very attractive to other employers.
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Support Staff Turnover Statistion Vary
Between Law Enforcement and Non-Law
Enforcement Agencies Primarily Because of
the FBI's Quit Rate

An analysis of suppoert staff turnover in the Secret Service's New York
ficld office between July 1986 and December 1989 showed that of 25
support staff resignations.

4 resigned with less than 1 yvear on the job,
133 resigned with less than 33 vears on the job, and
18 resigned with less than 5 vears on the job.

Similarly. according to the Chief of the Personnel Resources Unit.
between fiscal years 1980 and 1988, over one-half of the support staff
resignations from il headquarters were employees with 2 years or less
of service. Overall. only 12 percent of Fisl support staff stay with the
Bureau until retirement.

{ligh Turnover Is
axpensive

As discussed in appendix |, replacing law enforcement staff is expensive
and time consuming. The Secret Service and Fl estimate that it costs an
average of $9.700 to replace professional and support staff. The cumu-
lative costs of replacing employees can be particularly high when the
same positien must be filled on a recurring basis.

These estimates of the cost of turnover are limited to the more direct
costs of recruiting new employees. Total turnover costs are likely to be
mutch higher, since they also include such indirect costs as lost produc-
tivity while the position is vacant, the disruptive effect of the vacancy
on related jobs, loss of experience, reduction of work quality while the
replacement learns the job, and increased requirements for traimng and
supervision. Law enforcement personnel speciaiists were not able to pro-
vide training cost estimates for new support employees because most
law enforcement support training is conducted on the job and because
training costs vary by job series. They did note, however, that clerk-
typists can learn word processing within a few weeks of on-the-job
training, whereas new intelligence research specialists spend a year
training on the job.

{ligh Turmover Inhibits
*roductivity

nexperienced Support Staffs Are
£ss Productive

Costs associated with lost productivity are difficult to quantify. How-
ever, according to law enforcement managers, they include the costs of
(1) relying on inexperienced support staff and (2) having agents per-
form clerical duties.

Frequent turnover results in support staffs composed of generally inex-
perienced employees with little knowledge and skill. according to law
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Support ST Turnover Statistios Vary
Between Law Enforcement and Non-Law
Enforcement Agencies Primarily Becaune of

the FBI's Quit Rate

rnover Results in Agents
forming Support Staff
1ctions

enforcement managers and recruiters. As a Secret Service personnel spe-
cialist expliamed. 2 or 3 vears of experience are required to achieve the
full performance leve!l tor many law enforcement support positions,
However. since many support employees leave before reaching full per-
formance, some or all of an office’s support staff may lack the skills and
experience required to adequately perform their duties.

An analysis of support statf experience ievels by the FBl's New York
office showed that, of the 743 support employees on board as of Janu-
ary 1988,

185, or 25 percent, had been on the job 1 year or less;
348, or 47 percent. had been on the job 3 years or less: and
419, or 36 percent. had less than 5 years’ experience,

In many federal law enforcement offices, support staff turnover has
forced investigative personned to perform various support functions in
order to maintain efficient operations, thus creating morale and produc-
tivity problems. Informal surveys conducted by the rit's Chicago and
New York field otfices in March 1989 and July 1989, respectively, indi-
cated that a substantial number of agents were spending a significant
portion of their time on duties that they perceived could or should be
done by support employees. One agent commented:

“1 presently find iayselfl in the position of working as ar untrained and highly ineffi-
cient G3-13 .. clernical emplovee [because| the office is attempting to compensate
for its underpind. overwhelmed. and increasingly inexperienced suppuort seaff by
using its adents to perform support duties.”

This situation was also related at the Secret Service. where one manager
commented that due to the shortage of support staff, agents must spend
their time on clerical duties. such as filing and photocopying, as well as
on technical duties, such as data entry on fraud and forgery operations
and checking counterfeit notes.
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aw Enforcement Support Staff Compensation
. Not Considered Competitive With
onfederal Sector

cumented Disparity
tween Federal and
ivate Sector Salaries

Substantial evidence exists that federal sector pay is net competitive
with private sector pay for comparable support positions. Although spe-
cial salary rates. where aviilable, narrow the gap between federal and
private support salaries, indications are that they have not been suffi-
cient to make federal salaries competitive. Federal law enforcement sup-
port salaries also apparently cannot compete with support salaries in
some local law enforcement agencies, Federal law enforcement manag-
ers sidd two related consequences of the pay disparity between their
agencies and both the private sector and local agencies are that

federal law enforcement agencies find attracting and retaining qualified
support personnel increasingly difficult, and

the overall quality of candidates who do apply for law enforcement sup-
port positions has declined markedly.

Numerous studies document the pay disparities between the federal and
private sectors. According to the August 1989 report of the President's
pay advisors, there was a gap averaging 29 percent between federal sal-
aries and private salaries for comparable positions. To achieve compara-
bility with the private sector, the pay advisors recommended that
federal salaries be increased at a graduated rate. from about 20 percent
at GS-1 to almost 37 percent at GS-15.

Similarly, a 1689 study commissioned by ory found a significant pay
gap between federal and private salaries.! Of the 51 positions studied,
private sector salary levels exceeded federal levels by at least 20 per-
cent for 30 of the positions and by 30 percent or more for 16 of the
positions. Table 1.1 shows mean federal salaries and private sector sal-
ary ranges reported in the study for selected support positions.

IStudy of Federal Employves Locality Pay. Wyatt Company (Philadelphia, 1989),
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11.1;: Comparison of Federal and
y Sactor Salacies for Selected
rt Statt Pomtions

ications That

cial Rates Are Not
ficient to Compete
h Private Sector
aries

Private sector rang
Federal

Series/grade Title B mean .
303/3 WMiscellaneous clerk S $13578 T$14771 T+ 819406
305,3 a and tle T 13647 13306 - 19732
322:4 Clerk typrst 14835 4652 . 22817
525.:4 ’ Accountng techmician RRTY 1Y) B 73 )_ . 22181
3855 Sectetary Tar e T T35
334,5 Computer speciahst 16275 22183 . 26030
332,6 Computer operation T 18905 20314 . 28211

Source Stugy ct Federal Employee Locaity Pay Wyatt Company

As the table illustrates, mean federal salaries {which include special sal-
ary rates discussed below) are less than private sector salaries for many
support positions.

Ateracting and retaining qualified support staff is difficult even for
positions covered by special salary rates. according to law enforcement
managers and personnel specialists. For exampie. in one Secret Service
tield office, all of the clerical positions covered by special rates have
turned over at least once during the last 3 years, and some have turned
over several times. In the opinion of FBt and Secret Service managers,
special salary rates are “too little too late.” oM has recently testified
that the special rate program is unable to adeguately address the need
for variances from the General Schedule. Moreover. law enforcement
managers and personne! specialists said special salary rates create
moritle problems. For example, because special rates apply to only cer-
tain occupations at certain grades, sit.ations exist in which supervisors
are not eligible to receive the specia rates their subordinates receive.

“OPM has the authority to approve salary levels above the reguiar General Schedule rates when there

is evidence that nonfederal pay rates are senously hampenng recriitmment and retention of gualified
workers Special salary rate increases vary by series and location. but they cannot exceed the step 10
salary for each grade covered.
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Anpendix 11

Law Enforcement Support Staff
Compensation Is Not Considered Competitive
With Nonfederal Sector

[nformation available on salaries paid to locad law enforcement support
staff mdicates that federal law enforcement support salaries are not
competitive with some locdl law enforcement support salaries. For
example, support staff in the New York City Police Department gener-
ally start as office aides or secretaries. depending upon their training
and experience. Starting salaries in 1989 ranged from $16,908 to
3201480 tor office aides and from $17.479 to $21,526 for secretaries.
simutarly, the Seattle Police Department started support staff at $15,953
and increased their salaries to 317,606 zfter 6 months. On the other
hand, at that time most FBI support employees were hired at GS-3 or GS-
4. with starting salaries ranging tfrom $12,531 to $14.,067.

Law enforcement managers and personnel specialists consider noncom-
petitive compensation the leading cause of their recruitment and reten-
tion problems. This view is generaliy supported by OPM, GAO, and other
studies that indicate that noncompetitive federal salaries conwribute to
recruitment and retention problems throughout the federal government.

1agers Believe
competitive
pensation Is

oonsible for

ruitment and Retention
dlems

In the opinion of many federal law enforcement managers, noncompeti-
tive compensation is the primary cause of their support staff recruit-
ment and retention problems. Of the 102 federal law enforcement
managers NACLE interviewed, 70 considered inadequate pay for support
staff to be a problem. Of the problems affecting law enforcement sup-
port staff reported by these managers, pay was cited most often.

Similarty. the law enforcement managers, recruiters, and staffing spe-
cialists we spoke with consider inadequate compensation to be the major
contributor to their recruitment and retention difficulties. In their expe-
rience, below-market starting salaries prevent federal law enforcement
agencies from competing with the private sector for qualified, experi-
enced support staff. A law enforcement manager explained that his
office gets what it pays for and attracts young and inexperienced work-
ers who lack the skills to compete in the private sector.

As with recruitment, law enforcement managers consider noncompeti-
tive compensation the leading cause of high support staff turnover. A
December 1989 Secret Service memorandum stated that the support
staff "quit for pay’ rate could be characterized in one word—"EXO-
DUS.” The Secret Service tracked ail support staff resignations from the
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New York field office between 1986 and 1989. Of the 25 employees who
left.,

18 cited “better salary™ as their reason for leaving;

14 accepted higher paying jobs in the private sector, 3 transterred to
other federal agencies. and | went to a local law enforcement agency;
and

14 reported salary increases that ranged from $4,000 10 §12.000, with
an average increase of $5.892.

Similarly. each of the 51 support employees who resigned from the FBi
New Haven office between 1983 and 1989 cited the need to seek higher
income s the principal reason for leaving.

Studies Support the View
That Noncompetitive Pay
Is a Problem

0PM. Gao, and other studies conclude that noncompetitive lederal sala-
ries contribute to federal recruitment and retention problems. According
to the 1989 Wyatt study:

. government salaries have falten so far behind the pay levels offered by other
employers that 1t s @ ficult, if pot impossible, 1o recruit and retain adequately
qualified workers in some occupations and in some locations.”™

Similarly, in 1989 we reported that (1) to recruit and retain a quality
workforce, the federal government must pay competitive salaries and
benefits and (2) the competition from the private sector was hurting the
federal government's ability to maintain the quality it needs to be effec-
tive.- In addition, the 1989 report by the President’s pay advisors cau-
tioned that the federal government's «ontinued ability to recruit and
retain qualified emplovees is dependent upon pay comparability
adjustments.

A 1989 employee exit survey conducted by the U.S. Ment Systems Pro-
tection Board to determine reasons why employees resign from the fed-
eral government also tends to confirm these views. The responses of a
limited sample of professional and support staff leaving the Depart-
ments of Justice and Treasury suggested that compensation was one of
the more important reasons for their resignations. Other important rea-
sons included employees’ (1) desires to pursue nonwork interests and

“The Public Service: Issues Alfecung [ts Quality, Effectiveness. Integnty. and Stewardstup (GAQ/
CGDRETT. June 6. 1989).
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Noncompetitive
Compensation Also
Considered Cause of
Staff Quality Decline

improve career opportunities and ( 2) dissatisfaction with various
aspects of the job, such as poor use of their skills and unfair treatment.

A related consequence of noncompetitive compensation is a4 conspicuous
decline in applicant quality. according to law enforcement managers and
personnel specialists. Declining applicant quality, in turn, results in poor
quality support staffs, managers believe. For example. according to an
FHI manager. in January 1989, the #8r's New York field office tested 303
support applicants in basic skills and abilities. and only 44 passed, a
lower passing rate than was experienced in prior years. Overall, this
office recruits and tests over 33 applicants for every 1 successful appli-
cant it brings on board.

Because federal salaries are not competitive with the private sector, law
enforcement managers and personnel specialists said they are fre-
quently forced to fill positions with minimally qualified candidates. The
cumulative result, they believe, is a marked decline in the quality of law
enforcement support staffs. Managers expressed concern over the
potential impact this workforce may have on agency operations. More-
over, since law enforcement agencies frequently promote their support
supervisors and office managers from within. law enforcement officials
are also concerned about the potential effect the quality of this
workforce will have on their future ability to staff such positions. How-
ever. none of the law enforcement managers or personnel specialists we
interviewed could provide any objective measure of the decline in sup-
port staff quality because they do not systematically track applicant
test scores or support staff performance over the years.
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rToblo IV.1: Companson af FBI, Other Law Entorcement. and Non-Law Enforcement Agencies’ Transfer Rates for Seiected
Support Staft Senes for Fiscal Year 1988

Other law Non-law enforcement
. ___FBI enforcemnent agencies age vies
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Fincal Year 1988 Transfer Rates for Selected
Support SIaff Series

Table IV.2: Comparison of FBI, Other Law
Enforcement. and Non-Law Enforcement
Agencies’ Support Staff Transier Rates
in High- and Low-Cost Cities for Fiscal
Year 1988

Saries
0Cs0
0:32
03
J3C3
0305
038
0322
£332
334
5356
£393
0525
C540
1802

Title

Secunt, agrmnstration

~leligence

LAiscaitancous admimsitation and program

Lsceltanacys clerk and assistant

fAan ano te

Secretary

Z.erk 1 pist

Zomputer cperation

~amputer Spes.anst

oata transcriber

Commumcations specralist

Accounting technician

Youcher exarmning

Comghance inspachon and suppt_)ﬁ

. FB1

Transfer Average
rate popuistion
7 2.78% 72
- 435 02
329 152
415 i
T 401 1570
o 115 436
a 492 447
1.06 o4
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569 123
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- 244 41
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376%
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Fincal Year 1988 Transfer Rates fur Selected

Support Staff Series

High-cost cities . _.._ . Low-cost cities
Other law enforcament  Non-law enforcement Cther law enforcement  Non-law enforcement
agencies o agencies . F8_ agencies agencies
Transler Average Transier Average  Transfer Average  Transfer Average Transfer Average
rate  population rate  population rate  population rate  popuistion rate population
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