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FOREWORD 

In Febmary of this year the President's Commission on Law Enforcement and 
Administration of Justice issued its General Report: "The Challenge of Crime in a 
Free Society." As noted in the Foreword to that Report, the Commission's work was 
a joint undertaking, involving the colla:boration of Federal, State, local, and private 
agencies and groups, hundreds of expert consultants and advisers, and the Commis
sion's own staff. Chapter 2 of that Report made an assessment of findings relating 
to the dimensions, trends, characteristics and impact of the crime problem in America. 

This volume embodies the research and analysis of the staff and consultants to 
the Commission which underlie those findings, and in many instances it elaborates on 
them. Preliminary drafts of most of the materials in the volume have been distributed 
to the entire Commission and the subject matter has been discussed generally at Com
mission meetings, althouglt more detailed discussion and review have been the respon
sibility of a panel of four Commission members attached to this Task Force. The 
organization of the Commission and Task Forces is described in the General Report 
at pages 311-312. While individual members of the panel may have reservations on 
some points covered in this volume but not reflected in the Commission's General 
Report, this volume as a whole has the general endorsement of the panel. 

Three of the six appendices to this volume are papers prepared for the Commis
sion by Task Force consultants which were used as background documents in the 
preparation of this volume. The publication of these papers does not indicate endorse
ment by the panel of Commission members or by the staff of the positions or findings 
of the authors, though they are believed to be of interest and value as source material. 
Other consultant papers which were also used as background materials but which could 
not be included here are being separately reproduced in the Commission's series of 
Research Studies and Selected Consultants' Papers. 

The Commission is deeply grateful for the talent and dedication of its staff and 
for the unstinting assistance and advice of consultants, advisers, and collaborating 
agencies whose efforts are reflected in this volume. 
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PREFACE 
The material presented in this volume is intended to 

supplement and amplify the discussion of '''Crime in 
America" in Chapter 2 of the General Report of the 
Commission to the President. It is the pdncipal product 
of the work of the Task Porce on Assessment of Crime, 
though a number of the research studies and consultant 
papers initiated by the Task Force were designed to pro
duce findings and recommendations for other areas of 
the Commission's work. 

In addition to the staff members assigned to this Task 
Force, many members of the Commission staff partici
pated in the planning of the Commission's work in this 
area and in the preparation of this volume. 

The Task Force had a panel of four Commission mem
bers to guide its work and on several occasions the delib
erations of the panel were aided by the assistance of 
three Advisers, Professor Thorsten Sellin of the University 
of Pennsylvania, Professor Philip Selznick of. the Uni
versity of California at Berkeley, and Dr. Stanton Wheeler 
of the RusseII Sage Foundation. At an early stage in the 
planr,ing of the work of the Task Force, consultation 
regarding the ap.alysis of criminal statistics was secured 
from three experts in the uses of social statistics, Professor 
Otis Dudley Duncan of the University of Michigan, 
Professor Karl F. Schuessler of the University of Indiana, 
and Professor Marvin Wolfgang of the University of 
Pennsylvania. This planning group was joined on two 
occasions by repr,esentatives of the principal Federal agen
cies concerned with crime statistics: Dana Barbour, Of
fice of Statistical Standards, Bureau of the Budget; 
Jerome Daunt, Uniform Crime Report Section, Federal 
Bureau of Investigation; Reese Hall, Federal Bureau of 
Prisons; James McCafferty, Administrative Office of the 
U.S. Courts; Richard Perlman, Children's Bureau, De
partment of Health, Education, and Welfare; Henry 
Sheldon, Bureau of the Census. 

The Task Force was particularly fortunate in the ex
cellent cooperation it received not only from many agen
cies within the Federal government that provided willing 
assistance in securing and tabulating previously unpub
lished data, but also from police departments and crime 
statistics bureaus at State and local levels. Throughout 
this volume an effort has been made to acknowledge the 
many contributions of these agencies at the appropriate 
places. A special acknowledgement, however, is due the 
Uniform Crime Reports Section of the FBI for the many 
hours of staff time devoted to aiding the Task Force in 
its exploration of police statistics and in providing unpub
lished data to meet the special needs and questions raised 
in this analysis. 

Since the work of the Task Force covered such a broad 
area a large number of consultants were requested to re-

view the state of knowledge concerning different aspects 
of the crime problem, to evaluate existing research re
sults, to identify gaps in this knowledge, and to draw 
action or policy implications where this was possible. 
Of particular value were the results provided by the three 
major public surveys undertaken by survey research or
ganizations with the financial assistance of the Office of 
Law Enforcement Assistance, Department of Justice. 

The first of these surveys was undertaken within Wash
ingto.n, D.C. by the Bureau of Social Science Research, 
Washington, D.C. under the direction of Albert D. Bider
man. The second was a national survey of 10,000 house
holds by the National Opinion Research Center of the 
University of Chicago under the direction of Philip H. 
Ennis. The t,hird was a survey ill Chicago and Boston by 
the Survey Research Cc;nter of the University of Michigail 
under the direction of Albert J. Reiss, Jr. In additicn to 
the surveys of the general public, Professor Reiss under
took surveys of police attitudes in eight police districts 
in Washington, D.C., Boston and Chicago; observations 
of police-citizen transactions in these districts; and a 
survey of a sample of businesses and organizations as 
well. In addition he aided the work of the Task Force by 
assembling and analyzing special statistical tabulations 
of police data on crime from a number of different cities. 

The results of this research effort has proved enor
mously useful to the Task Force in shedding light on such 
matters as the probl~m of unreported crime, public at
titudes toward crime and law enforcement, the charac
teristics of victims and victim-offender relationships, and 
a variety Oi other crime problems. The extensive use made 
of these research results is evident throughout the volume 
and is testimony to the significant contribution which these 
survey research organizations have made to knowledge 
in this field. 

Professor Norman Abrams, on leave from the Law 
School of the University of California, Los Angeles as 
Speciall Assistant in the Criminal Division of the Depart
ment of Justice, provided important assistance in prepar
ing an initial draft of Chapter 7 on "Professional Crime" 
and Chapter 8 on "White Collar Crime," drawing on 
previous consultant reports, staff documents and other 
sources. The task force also had the assistance of the 
Anti-Trust and Tax Divisions of t.l],e Department of Jus
tice in preparing Chapter 8 on white collar crime. 

The three appendices prepared by consultants are fol
lowed by two metho~ological notes and a series of tables of 
crime rates for Index offenses by city rank. The first of 
the methodological notes, Appendix D, deals with the 
difficult problem of developing a procedure for accurately 
estimating the effect of demographic variables such as 
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age, sex, race and urban residence on crimf' rates. Con~ 
sultants Jean G. Taylor and Joseph A. Navarro of the 
Institute of Defense Analyses were of great assistance in 
preparing this Appendix. The second note, Appendix E, 
prepared by the Uniform Crime Reports Section of the 
Federal Bureau of Investigation describes the Section's 
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procedure in correcting its trend calculations. The tables 
presented in Appendix F are designed to stimulate further 
research into comparative criminal statistics among cities. 
The differenc.es are striking in many instances and invite 
a probing attention which the limited resources ~md time 
of the Task Force did not permit. 
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Introduction 

The most natural and frequent question people ask 
about crime is "Why?" They ask it about individual 
crimes and about crime as a whole. In either case it is 
an almost impossible question to answer. Each single 
crime is a response to a specific situation by a person with 
an infinitely complicated psychological and emotional 
makeup who is subject to infinitely complicated external 
pressures. Crime as a whole is millions of such responses. 
To seek the "causes" of crime in human motivations alone 
is to risk losing one's way in the impenetrable thickets of 
the human psyche. Compulsive gambling was the cause 
of an embezzlement, one may say, or drug addiction the 
cause of a burglary or madness the cause of a homicide; 
but what caused the compulsion, the addiction, the mada 

ness? Why did they manifest themselves in those ways 
at those times? 

There are some crimes so irrational, so unpredictable, 
so explosive, so resistant to analysis or explanation that 
t.hey can no more be prevented or guarded against than 
earthquakes or tidal waves. 

At the opposite end of the spectrum cf crime are the 
carefully planned acts of professional criminals. The 
elaborately organized robbery of an armored car, the 
skillfully executed jewel theft, the murder of an informant 
by a Cosa Nostra "enforcer" are so deliberate, so calcu.
lated, so rational, that understanding the motivations of 
those who commit such crimes does not show us how to 
prevent them. How to keep competent and intelligent 
men from taking up crime as a life w::>rk is as baffling a 
problem as how to predict and discourage sudden crimi
nal outbursts. 

To say this is not, of course, to belittle th~ efforts of 
psychiatrists and other behavioral scientists to identify 
and to treat the personality traits that are associated 
with crime. Such efforts are an indispensabie part of 
under"ta..'1ding and controlling crime. Many criminals 
can be rehabilitated. The point is that looking at the 
personal characteristics of offenders is only one of many 
ways, and not always the most helpful way, of looking at 
crime. 

It is possible to say, for example, that many crimes are 
"caused" by their victims. Often the victim of an assault 
is the person who started the fight, or the victim of an 
automobile theft is a person who left his keys in his car, 
or the victim of a loan shark is a person who lost his rent 
money at the race track, or the victim of a confidence man 

is a person who thought he could get rich quick. The 
relationship of victims to crimes is a subject that so far 
has received little attention. Many crimes, no matter 
what kind of people their perpetrators were, wouJd not 
have been committed if their victims had understood the 
risks they were running. 

From another viewpoint, crime is "caused" by public 
tolerance of it, or reluctance or inability to take action 
against it. Corporate and business-"white-collar"
crime is closely associated with a widespread notion that, 
when making money is involved, anything goes. Shop
lifting and employee theft may be made more safe by theIr 
victims' reluctance to report to the police-often due to 
a recognition that the likelihood of detection and success
ful prosecution are negligible. Very often slum residents 
feel they live in territory that it is useless for them even 
to try to defend. Many slum residents feel overwhelmed 
and helpless in the face of the flourishing vice and crime 
around them; many have received indifferellt treatment 
from the criminal justice system when they have at
tempted to do their duty as complainants and witnesses; 
many fear reprisals, especially victims of rackets. When 
citizens do not get involved, criminals can act with rela
tive impunity. 

In a sense, social and economic conditions "cause" 
crime. Crime flourishes, and always has flourished, in 
city slums, those neighborhoods where overcrowding, eco
nomic deprivation, social disnlption and racial discrim
ination are endemic. Crime flourishes in conditions of 
affluence, when there is much desire for material g\Jods 
and many opportunities to acquire tl;em illegally. Crime 
flourishes when there are many restless, relatively footloose 
young people in the population. Crime flourishes when 
standards of morality are changing rapidly. 

Finally, to the extent that the agencies of law enforce
ment and justice, and such community institutions as 
schools, churches and social service agencies, do not do 
their jobs effectively, they fail to preveni: crime. If the 
police are inefficient or starved for manpower, otllerwise 
preventable crimes will occur; if they are overzealous, 
people better left alone will be drawn into criminal 
careers. If the courts fail to separate the innocent from 
the guilty, the guilty may be turned loose to continue 
their depredations and the innocent may be criminalized. 
If the system fails to convict the guilty with reasonable 
certainty and promptness, deterrence of crime may be 
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blunted. If correctional programs do not correct, a core 
of hardened and habitual criminals will continue to 
plague the community. If the community institutions 
that can shape the characters of young people do not take 
advantage of their opportunities, youth rebelliousness will 
turn into crime. 

The causes of crime, then, are numerous and mysterious 
and inter+wined. The description of crime in a city 
precinct in Chapter 1 tries to convey a sense for the great 
variety of human acts and relationships involved in the 
crimes that police typically encounter in their daily pa
trols. It shows that crimes are sometimes simple and 
sometimes ,nomplex, sometimes easy and sometimes hard 
to understand. Even to. begin to understand them, one 
must gather statistics about the amounts and trends of 
crime. Chapter 2 takes a close look at the data regularly 
reported and the results of special studies that might shed 
light on the amount, rate, and trend for different types of 
crime. It explores what is known and what can be sur
mised about changes in the sodal and economic conditions 
of the country and the characteristics and distribution of 
the population which might account for the volume and 
trends of crime. It considers as well some of the ways in 
which the reporting practices of criminal jl~ti<.c agencies 
and the willingness of citizens to report their victimization 
may affect our knowledge of crime in America. 

A different picture of the crime problem emerges when 
we examine the costs of different types of crime. Even 
though this subject has been much neglected and it is dif
ficult to secure accurate estimates of what crimes cost 
victims or what we pay to prevent or control crime and to 
process apprehended offenders, nevertheless the available 
data described in Chapter 3 present a disconcerting pic
ture of the economic burden of crime for individuals, 
households, businesses, and organizations throughout the 
country. 

The fact that crime rates are higher in some regions of 
the country than in others and that the rates for different 
types of offenses vary considerably among large and small 
cities suggests the importance of trying to relate these 
variations to differences in the characteristics of the popu
lation and the cultural and economic conditions of life. 
Such comparisons between regions and cities are explored 
in Chapter 2 to the extent that the available data and 
published research studies permit. However, more in
tensive work has been done on the distribution of the place 
of occurrence of different offenses and the residences of 
offenders among the various community areas within 
cities, and the results of such studies are considered in 
Chapter 4. The purpose is not just to show that the rates 
of offenses and offenders valY considerably between urban 
areas, but to assess the conditions of life which are most 
closely associated with these variations. 

If we knew more about the characteristics of both of
fenders and victims, the nature of their relationships and 
the circumstances that create a high probability of crimi
nal conduct, it seems likely that crime prevention and 
contro.! programs could be made much more effective. 
Though the Task Force could not undertake new research 
studies of offenders, an effort was made to add further in
formation about the I:haracteristics of victims and their 
relationships with offenders, particularly in regard to 
aggressive crimes against persons. The results of these 

victim studies are co.nsidered together with the findings of 
previous studies on the characteristics of victims and of
fenders in Chapter 5. 

One of the major undertakings of the Task Force was 
the initiation of a national survey, and a more intensive 
survey of selected police districts in three cities, concern
mg the experience of citizens and households as victims of 
crime. Estimations derived from these surveys of the 
amount of reported and unreported crime and the reasons 
for non-reporting are discussed in Chll.pter 2 and the 
characteristics of victims in Chapter 5. However, the 
surveys also provided an excellent o.pportunity to explore 
in greater detail than ever before public attitudes toward 
crime and law «,:nforcement, the crime problems that 
particularly concern people, and the measures they take to 
protect themselves from being victimized. These results 
are presented in Chapter 6 along with data on the public'll 
views on the causes and cures of crime. 

Chapters 7, 8 and 9 a: devo.ted to a review of certain 
special crime prdblems .. tat pose particularly difficult 
challenges for crime prevention and control and raise 
different types of issues for the system of law enforcement 
and criminal justice. The problem of the professional 
criminal, whose principal employment and source of in
come is derived from criminal activity, is considered in 
Chapter 7, while Chapter 8 reviews some of the difficul
ties and dilemma& in developing effective law enforcement 
against the broad range of offenses characterized as "white 
collar crime." Though not a great deal is actually known 
about many of the characteristics and operations of the 
various types of professional criminals, it seems likely that 
they contribute substantially to the burden of crime, if for 
no other reason than that they become skilled at commit
ting crime and evading detection and also work full time 
at it. It also seems likely that the crimes of embezzlement, 
tax fraud, food and drug violations, securities fraud, 
ariti-trust violation, price-fixing, and other forms of white 
collar crime impose a far heavier burden on the operation 
of our social and economic institutions than the small 
number of cases su.ccessfully prosecuted would imply. The 
increasing difficulty of preventing or regulating such ac
tivities, as the organizational complexity of our society in
creases, raises questions concerning the utility of criminal 
as compared to other regulatory procedures which bear 
closer study. 

The destructive riots which have broken out in recent 
years in the slum neighborhoods of many large cities pose 
a totally different problem of crime prevention and con
trol. The discussion of this problem in Chapter 9 is not 
intended as a definitive examination of the causes of riots 
or the means of their prevention. Instead riots are con
sidered from the perspective of the types of criminal ac
tivity which find release in the riot situation and the prob
lems of prevention and control that they represent. 

The final chapter is devoted to an appraisal of the cur
rent national system of statistical accounting Oil crime and 
criminal justice matters. It tries to identify needs for in
formation and analysis that we are not yet meeting well 
enough or at all. It offers a series of proposals which the 
Task Force believes will greatly enhance the capacity of 
local, State and Federal governments to keep infornled 
about the many different types of crime problems in our 
society and to organize a mare effective response to them. 



Chapter 1 

CrilTIe 
o 

In a City Precinct I 

In the Town Ball (19th) Police District of Chicago 
during the week that began on Thursday, October 27, 
1966, and ran through Wednesday, November 2, the 
police inquired into 365 crimes. The great majority were 
reported by citizens; a few were discovered by the police 
themselves. Some 50 of the citizen reports proved to be 
unfounded, including 18 of 86 reported burglaries, 10 of 
33 reported car thefts, 4 of 43 reported assaults, 2 
of 9 reported robberies, and 1 of 31 reported thefts of 
over $50. There was a murder in the 'fawn Hall Dis
trict that week, and two attempted rapes. On seven 
occasions the police made vice arrests, five times for nar
cotics violations, once for gambling, and once for prosti
tution; in addition, an elderly woman was the victim of a 
confidence game. There were 48 instances of petty theft 
reported, including several shopliftings whose perpetra
tors were caught in the act. A gypsy woman was arrested 
for fortunetelling. There were a number of reports of 
indecent exposure and of lewd telephone calls. Numer
ous instances of juvenile misbehavior were informally 
dealt with by youth officers. There were 65 reports of 
vandalism, many of them windows broken by rocks, bricks, 
snowballs, or eggs; one of them involved toppled head
stones in a cemetery. If the findings of a victimization 
survey made by the Ccmmission in the Town Hall Dis
trict a few months earlier are applied to the week of 
October 27, roughly twice as many crimes occurred as 
were report'jd to the police, and they were crimes of 
every kind except, probably, murder, serious assault, and 
anned robbery. 2 

The 365 reported crimes in Town Hall that week did 
not include what the Chicago police call "disorderly 
offenses," mostly cases of drunkenness, which are recorded 
but not reported separately in the crime statistics the 
department periodically publislies. In Town Hall that 
week there were 64 arrests for such offenses. There are 
580 liquor licenses in the district, which come to about 
100 per square mile. 

Naturally no week is exactly like any other in the Town 
Hall District, and the Town Hall District is not exactly 
like any other district. However, except for an unusually 
large number of burglaries-ranging from several illegal 
entries that netted the intruders almost nothing to a thor
ough ransacking of a house that netted almost $10,000 
worth of jewelry and furs-the week of October 27 can 
be called a normal week for crime in Town Hall. 

1 Thla chapter is baaed primarily on detailed information and reports madD avail. 
able through the courtesy of the Chicago Polie. Department. 

ECOLOGY OF TOWN HALL DISTRICT 

Moreover, Town Hall, at least insofar as variety is a 
nonnal urban condition, is a normal urban police district. 
Town Hall is on the north side of Chicago, about mid
way between the Loop and the city line. It covers 'an 
area of almost 6 square miles in which upward of 200,000 
people live; it is the fourth most populous and 15th 
largest of the city's 21 police districts. Along its eastern 
boundary, the shore of Lake Michigan, as shown in 
Figure 1, is a park in which there are a pair of boat 
harbors. At the center of its western boundary, the 
North Branch of the Chicago River, is Riverview Park, 
an amusement park, that is open from Memorial Day 
to Labor Day. A few blocks south of Riverview Park 
is an industrial area occupied by a dozen or more light 
manufacturing plants, the largest of which, a Stewart
Warner factory, employs several thousand people. Just 
north of Riverview Park is Lane Technical High School, 
a boys' public high school of considerable academic 
repute that draws its students from the entire north side. 
Just north of Lane are the studios of the Chicago 
Tribune's television station, WGN, for World's Great
est Newsp~per. Running south for seven blocks from 
the center of the district's northern boundary, Mont
rose Avenue, is Graceland Cemetery, the resting place 
of numerous Chicago notables, including Potter 
Palmer. Four blocks south of the cemetery is Wrigley 
Field, where the Cubs play baseball and the Bears, foot
ball. Just west of the cemetery is another high school, 
Lakeview, a neighborhood, coeducational scbool, whose 
name derives from the City of Lake View, which covered 
roughly the same area as Town Hall until its citizens, in 
1889, voted to annex themselves to Chicago. Almost in 
the center of the district, at and around the intersection 
of Lincoln and Belmont Avenues, are a number of good
sized department stores, furniture stores, apparel shops, 
and supermarkets. Down Lincoln Avenue a dozen or so 
blocks, near Fullerton Avenue, the district's southern 
boundary, is the alley where John Dillinger was shot. 
(The garage where the St. Valentine's Day massacre 
took place is just out of the district, a couple of blocks 
south of Fullerton.) Another tourist attraction in the 
district is the Ivanhoe, a turreted, battlemented edifice 
that occup\es an el1tire square block and contains a restau
rant and a theater. Near the district's southeast corner, 

• Albert J. Reis •• Jr •• "Studies in Crime and Law Enforeeme •. t In Major Met
ropolitan Areas," (Field Surveys Ill, PresIdent's Commission on Law Enforcement 
and Administration of Justice, Washington: U.S.. Government PrintIng Office, 
1967). vol. I, scc. 2, p. 191 (hereinafter referred to Rei!8 studies). 
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centered on the intersection of Diversey Parkway and 
Clark Street, is a region of restaurants, bars, and hotels, 
none of which can be described as plush, that has become 
a nighttime haunt of homosexuals of both sexes. 

The 1960 census figures, the latest available, show that 
s'tatistically speaking, Town Hall is in a number of ways 
a representative part of Chicago.s In 1960 the median 
annual family income there, slightly less than $7,000, was 
about the same as that in the city as a whole. Roughly 
12 percent of the families earned less than $3,000 and 22 
percent more than $10,000, percentages that approxi
mated those for the entire city. The mobility of the 
popullition was about that of the city's; slightly more than 
half the people in Town Hall were living in different 
quarters in 1960 than they did in 1955. 

Most of the well-to-do people in Town Hall live on or 
near Lake Shore Drive, a street of high-rise apartment 
houses. Some of these buildings are brand new 30- or 
40-story giants; an extraordinary 80-story tower, which 
will be the tallest apartment house in the world when it 
is completed, is now going up there. Some of them are 
older and more modest in size, though not necessarily 
in elegance or comfort. All of them are inhabited by 
people who can afford rent of $75 a room at the very 
least. Many of the apartments are occupied not by 
families but two, three, or four young working men or 
women. Many sports cars and miniature French poodles 
but few children are domiciled on Lake Shore Drive. 
The percentage of people under 18 in the district as a 
whole is quite a bit lower than the city. 

For perhaps a block back of Lake Shore Drive at the 
north end of the district and three or four blocks at the 
south end, the housing continues to be substantial and 
relatively expensive. Three or four mansions, occupying 
much or all of a block, remain in use there, though doubt
less they soon will be razed and replaced by high rises, as 
many such mansions already have been. A distinguishing 
feature of the Town Hall District is that a larger propor
tion of its population is over 65 than the city's as a whole: 
13 percent as contrasted with 10 percent in 1960, and 
the difference may well have increased since then. In the 
streets back of Lake Shore Drive are several residential 
hotels that apparently cater chiefly to elderly people. In 
the less affluent sections of the district there are rooming
houses that are similarly occupied. A recently built high
rise housing project for "senior citizens" is in the district, 
and two more are under construction. 

The district's poorest area abutg directly on its richest. 
It is a north-south strip that varies in width from a 
couple of blocks to seven or eight. It cannot properly 
be called a slum. It is one of those deteriorating sec
tions of three-, four-, and five-story tenements that were 
solidly built from 40 to 75 years ago for working class 
and lower middle class families. Some of them have 
been kept in relatively good repair; others have been 
allowed to become dilapidated. Often there are build
ings of both kinds on the same block. In the district as 
a whole the housing is considerably older than the average 
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for Chicago. The 1960 census showed that whereas some 
10 percent of Chicago's housing units were built during 
or after 1950, only about 5 percent of Town Hall's 
were. Moreover, the Lake Shore Drive real estate boom 
evidently accounted for most of the new housing in Town 
Hall. In the western half of the district only a fraction 
of 1 percent of the housing units were 10 years old or less. 

At the north end of this decaying strip, between Grace
land Cemetery and the Lake, a substantial proportion 
of the population is Appalachian whites from the moun
tains of Kentucky, Tennessee, and Alabama; one block 
on Kenmore Avenue is commonly called "Tobacco 
Road." Appalachian whites have poured into the neigh
borhood since the Second World War. Many have re
turned to the hills again in short order. Many have be
come integrated into the city's life and moved to more 
comfortable neighborhoods. Apparently few have re
mained in Town Hall for more than a few years; the 
neighborhood is more a port of entry than a perma
nent colony. A neighborhood inhabited by Appalach
ian whites, particularly ones newly arrived from Appa
lachia, tends to look more poverty stricken than it is 
because many of the residents, even if they have steady 
jobs and incomes, think it normal to live six or eight 
to a room, have not yet acquired city habits in respect 
to furniture and plumbing or city tastes in clothes, and 
are fond of ancient and ramshackle cars. Suct a neigh
borhood also tends to be turbulent, particularly on week
ends when much earnest drinking occurs and many scores 
get settled, sometimes with knives. Appalachians be
lieve in settling private scores privately. They do not 
welcome, to put it mildly, police intervention. In this 
same part of the district there are also a considerable 
number of Indians, mostly Pottawattomies, Sac and Foxes 
and Sioux from Wisconsin, Minnesota, and the Dakotas. 
Like the Appalachians, many of them are highly mobile, 
moving back and forth between Chicago and their reser
vations. Many of them live in squalid conditions and 
drink a lot, but they tend to be noncombative drinkers. 
On the whole, the Indians and the Appalachians keep 
to themselves and are able to live side by side without 
much friction. 

Just south of this section, up and down Broadway and 
Halsted Street and in the side streets that intersect them, 
is a neighborhood that is fast becoming more and more 
Puerto Rican, although the majority of the inhabitants 
undoubtedly are English speaking; the Puerto Rican in
flux began after 1960, so there are no figures. Quite a 
few natives of other Latin American countries, principally 
Mexico and Cuba, who get along poorly with the Puerto 
Ricans also live in this neighborhood, as do a number of 
Orientals, mostly Japanese who work hard at their jobs 
or businesses and stay inconspicuous. Many of the dis
trict's policemen have the impression that the Puerto 
Ricans are the major source of crime in the district, and 
particularly of juvenile misbehavior, gambling, narcotics 
use, petty theft, and burglary. Arrest figures do not hear 
this out, although arrest figures tend to be inconclusive. 

3 The facta about tbe 1960 census of the population characteristics from tho area Fact Book; Chicago Metropolitan AreB, 1960" (Chicago: Chicago ComDlunity In-
werD found in Evelyn M. Kitagawa and Karl E. Taeuher, "eda., tlLocal Community ventory, University of Chicago, 1963). 
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In Town Hall, as practically everywhere else, most crimes 
against property, which are the great majority of crimes, 
are unsolved, so there is no telling who committed them, 
and as far as minor assaults, arising from domestic and 
barroom disputes, are concerned, Puerto Ricans appear 
to commit no more than Appalachians. However, there 
is some bad feeling between Puerto Ricans and the police, 
much of it apparently due to the language barrier. ,The 
Town Hail district commander spends mu~h of his time 
on police-community relations, devoting special attention 
to inducing the men under him to learn the rudiments of 
Spanish and to preparing Puerto RiCans to enlist in the 
police. 

The remainder of the district, west of, say, Wilton Ave
nue, where the El runs, is more homogeneous. The resi
dences there are preponderantly three- and four-story 
brick buildings with a flat on each floor, or one- and two
family houses, many of them frame. It is a territory that 
was first settled by Germans and Swedes. Few peo
ple of Swedish extraction remain, but Germans stilI are 
the largest single group in the population. There are 
quite a few German restaurants, taverns, and delicates
sens, and the signs on many other small business establish
ments bear German names. A couple of the churches 
conduct their services in German. Before the Second 
World War, the neighborhood was a center of German
American Bund activity. Appreciable numbers of peo
ple who were born, or whose parents were born, in other 
parts of Central Europe also live in this part of the dis
trict: Serbs, Croats, Hungarians, Bohemians. Just south 
of the industrial area, near the river, is a very small, very 
rundown Italian neighborhood. Just north of the indus
trial area, along the river, is Chicago'S oldest public hous
ing project, Lathrop Houses, about 30 percent of whose 
occupants are Negroes, almost the only Negroes who live 
in Town Hall. The percentage of Negroes in Chicago's 
population in 1960 was 23, and it has certainly increased 
sharply since then, so in a sense Town Hall, with less than 
1 percent Negro population, is not representative of the 
city. However, it is in another sense. Housing patterns 
beii"lg what they are, a neighborhood that was 23 percent 
Negro would be more atypical than one that is almost all 
white or almost all black. In the police view, this western 
part of the district is the least troublesome one, not so 
much because fewer crimes are committed there, though 
doubtless fewer are, as because they are called upon less 
often to perform the order-keeping duties that so much 
of police work consists of. There is a smaller floating 
population there, the youths are less rowdy, the bars 
are quieter and husbands and wives seem less prone to 
pursue their differences to the point of bloodletting. 

CRIME IN TOWN HALL 

In sum, Town Hall is a district where there is con
siderably less crinle than in the city's most impoverished 
secti,ons and considerably more than in its most affluent 
ones. There are 21 police districts in Chicago, and in 
1966 Town Hall accounted for roughly one-twentieth of 

Chicago's reported crime~, 12,725 out of 255,974; this was 
an increase' over 1965 of 7.9 percent as compared with a 
citywide increase of 7.2 percent. By contrast, the Wa
bash Police District, an all-Negro low-income district with 
a population some 50,000 smaller than Town Hall, 
accounted for 18,947 crimes, an increase of 8.3 percent 
over 1965, and the Chicago Lawn Police District, an all
white relatively high-income district spread out over 23~ 
square miles with some 30,000 more people in it than 
Town Hall, accounted for only 9,201 crimes, an increase 
of only 1.3 percent over 1965. 

These contrasts among districts are even more striking 
when specific kinds of crime are considered. Town 
Hall had a relatively small number of nonnegligent 
homicides in 1966, 10 out of 512; Wabash had 65 and 
Chicago Lawn had one. Town Hall was relatively low 
on forcible rapes, 32 out of 1,222; Wabash had 152 and 
Chicago Lawn 19. Town Hall was exceptionaly low 
on robberies, 360 out of 16,720; Wabash had 2,866 and 
Chicago Lawn 219. And Town Hall was rather low on 
serious assaults, 314 out of 11,330; Wabash had 1,684 
and Chicago Lawn 130. When crimes against prop
erty are considered, the picture changes drastically. 
Town Hall was extraordinarily high on burglaries, 1,880 
out of 29,484; Wabash had 1,762 and Chicago Lawn 994,. 
The percentage increase in burglaries in Town Hall for 
1966 was 11.3 as contrasted with Wabash's 2.9, Chicago 
Lawn's 9 percent decrease and a decrease of 1.2 percent 
for the city as a whole. Town Hall's thefts of over $50, 
1,193 out of 17,455, increased even more sharply, 17.6 
percent; there were 712 such thefts in Wabash, a 5.6 
percent decrease, and 538 such thefts in Chicago Lawn, 
a 30.2 percent decrease, and a 1 percent increase in the 
city. Finally, with auto thefts, the picture changes again. 
Town Hall had 1,459 out of 30,946, a decrease of 3.3 
percent; Wabash had 1,771, an increase of 10.2 percent; 
Chicago Lawn had 1,313, a decrease of 1.3 percent; auto 
thefts in Chicago as a whole increased by 7.6 percent. 
The most plausible inferences about crime in Town Hall 
to be drawn from these figures is that the cheek-by-jowl 
situation of its richest and poorest neighborhoods is what 
produces its relatively high rate of property crimes, and 
that its predominantly lower middle class character is 
what keeps its rate of crimes against the person somewhat 
lower than the city's as a whole, though not nearly so low 
as that in upper middle class neighborhoods. 

The basic police technique for controlling crime in 
Town Hall, as in every district of Chicago under Super
intendent O. W. Wilson, is aggressive and massive pre
ventive'patrol. The district is divided into 24 beats, with 
19 one-man cars and 5 two~man cars patrolling these beats 
continuously during the high-crime hours; from midnight 
to 8 in the morning there are only half as many cars 
on the street. Four field sergeants, each one respon
sible for six beats, and a field lieutenant, responsible 
for the entire district, also cruise the streets; there 
are three "squadrols," wagons that can be used as 
ambulances or to transport prisoners; and there is an una 
marked car out of which two plainclothes vice officers 
operate. The Town Hall District, along with the dis-



trict just north of it and the district just south of it, make 
up Police Area 6. Detectives and youth officers work 
out of the area rather than the district. The area also 
has a task force, which fields two-man troubleshooting 
cars, and supplies evidence technicians and dog units, 
principally to ferret out burglars or other intruders, when 
needed. Most of the beats in the rHstrict's western portion 
are considerably larger than those in the eastern portion, 
which reflects the lower density of population west of the 
El. Every 6 months beat lines are altered to conform 
to the crime patterns the department's analysts have dis
covered fr.-om studying the previous year's statistics; how
ever, such alterations seldom involve more than a block 
or two. Town Hall is so heavily patrolled that anyone 
standing on any corner in the district for 5 minutes or so 
is almost bound to see at least one blue-and-white police 
car llassing by. 

According to an opinion survey that the Commission 
made during the summer of 1966 in four police precincts, 
two in Chicago and two in Boston, the residents of Town 
Hall are relatively content with the district.4 For ex
ample, only 9 percent of them, compared with an average 
of 18 percent for all four districts, said that the prevalence 
of crime and criminals gave the neighborhood a bad 
name. Six percent said that the best thing about the 
neighborhood was that it was safe, which does not seem 
to be much of a figure until it is compared to the 2 per
cent average for the four districts. When asked to com
pare their neighborhood with others for safety, 21 per
cent described it as safer, 68 percent as about average, and 
11 percent as less safe; the overall percentages were 20, 
53, and 19, Eleven percent, as compared with 20, said 
there was so much trouble in the neighborhood that they 
would like to mOve away; 86 percent as compared with 
77 said they would not. In respect to the precautionary 
measures they have taken to protect themselves against 
crime, and the ways in which they have changed their 
habits because of crime, Town Hall residents were much 
like the residents of the three other districts. In general, 
the survey shows that the people in Town Hail are well 
aware that there is a good deal of crime around them and 
are worried about it, but not quite-as worried as the people 
in the other precincts surveyed. 

A DAY IN TOWN HALL 

However, the first call the police answered on Thurs
day, October 27, 1966, was a product of worry. It came 
at five past one in the morning from a woman who lived 
alone in an apartment house near Lake Shore Drive. She 
told a confusing story about burglary. Shortly before 
midnight, while having a snack at a downtown restaurant 
with a friend who lived in the same building, she had 
fainted. A fire department ambulance had taken her to 
a nearby hospital; her friend accompanied her. She 
had revived quickly and then discovered her purse was 
missing. She made immediate inquiries by telephone of 
the restaurant and the fire department, with no results. 
She returned home with her friend. Outside her apart-

"Reiss studies, suprn note 2, 'Vot 1, sec. 2, tables 13 and 14, pp. 29-31. 
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ment door she encountered a tall Negro in a blue topcoat 
and blue hat whom the friend remembered seeing outside 
the restaurant. He said he had picked the purse up on 
the sidewalk and was returning it. The woman gave him 
a $10 rew>lxd and he left. She did not ask his name. 
She then entered her apartment and it seemed to her that 
her belongings were disarranged. She called the police, 
and they immediately sent out an alarm for the man. The 
woman then canvassed the contents of the apartment and 
found that nothing was missing, although various valu
ables, including money, were lying about in plain view. 
The police canceled the alarm. 

While this episode was occurring, another officer was 
in the seventh floor apartment, three or four blocks away, 
of a young woman who complained of having been 
slapped in the face on a street comer half an hour earlier 
by the husband of a friend of hers. The friend, it ap
peared, had left her husband and was staying with the 
complainant. The two women were together when the 
slapping occurred. The officer advised the complainant 
to obtain a warrant for the husband's arrest. The follow
ing day a detective telephoned the complainant to ascer
tain the statlls of the case. The complainant said she 
had changed her mind and no longer wanted to prosecute. 

The third call that morning canle at 1: 30 from the 
proprietor of a restaurant on Diversey Parkway. He re
ported that a thoroughly intoxicated man, bleeding at the 
mouth and with a stab wound in the right side of his 
abdomen, had just come in off the street. The man 
refused to discuss with the police what had happened; 
he muttered that he would handle the matter himself. 
He refused to be treated at the Illinois Masonic Hospital, 
which is in the district, so the police took him to the Cook 
County Hospital, which is not. The following afternoon 
the detective assigned to the case looked for him at the 
hospital and found that he had not been admitted; in
quiry at the man's home was equally fruitless. The de
tective finally found him on November 19, more than 3 
weeks later. The man explained that when he had seen 
how many people were awaiting emergency treatment at 
Cook County Hospital, he had simply left and gone to 
another hospital, where he had remained until November 
12. His account of the attack upon him was that he had 
been walking (or perhaps staggering) along Diversey 
Parkway that night when two young white men in dark 
tight pants and dark jackets had jumped him from be
hind. One of the assailants confronted him with a knife
while the other attempted to lift the wallet from his hip 
pocket. He resisted and as a result was stabbed by one 
and punched in the mouth by the other. However, the 
assailants fled without the wallet. The victim said that 
in view of the condition he had been in, he would not be 
able to identify the assailants. 

At 2: 10 the morning of October 27th the burglar alarm 
in a fur store on Irving Park Boulevard, in one of the 
quietest sections of tqe district, went off. A policeman 
arrived at the scene 2 minutes later and discovered the 
store's show window had been smashed. He caIIed for a 
dog team to search the premises; no one was found in
side. An evidence technician ac;certained that the win-
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dow had been broken with a Seven-Up bottle, pieces of 
which he found inside the window. A salesman for the 
finn was called to the scene; he thought some furs might 
have been taken, but was not sure. A thorough check the 
next day disclosed that nothing was missing. 

At 2: 45 the police received an anonymous complaint 
that a tavern on Racine Street, just south of Diversey 
Parkway, was open after hours. The officer who checked 
the tavern found the doors locked, the lights out, and no 
sign of anyone inside. 

At 3: 15 the same officer who had first responded to 
the stabbing report was sent to an "partment in the 
northeast corner of the district where a marital dispute 
was in progress. The wife, who had sent for the police, 
told the officer tha'l. her husband had come home drunk 
a few minutes before. A fight started, he hit her and 
said he was going to get his shotgun and shoot her. 
The officer asked the husband about the shotp,"un. The 
husband went to a closet, produced a Winchester shot
gun with a 28-inch barrel and threatened the officer with 
it. The officer disanned him after a short struggle, and 
took him to the stationhouse. There is no record of any 
criminal disposition of the case, so presumably the man 
was sent back home after he cooled off. ' 

At 3: 30 a 35-year-old accountant who lived on Lake 
Shore Drive walked into district headquarters to report 
that he had received a threatening telegram the previous 
evening. In the police view there was no threat ex
pressed in the telegram, and subsequent investigation dis
closed that the accountant had made similar complaints 
in the past to the police and the FBI, and had besides a 
record of psychiatric commitment. The case was clas
sified unfounded. 

At 7: 30 a man reported that his Y:z-ton 1966 General 
Motors pickup truck with Tennessee plates was missing 
from the parking lot of a supennarket where he had 
left it, with the door and ignition locked, on Monday 
evening. The truck was put on the "hot list." The 
next morning at about the same time, the man reported 
that he had located his truck on the street, around the 
corner from where he lived. He said some friends had 
moved it as a prank. The truck was undamaged. It 
was returned to the owner and taken off the hot list. 

At 9 o'clock an elderly man called to tell the police 
that an ll-year-old neighborhood boy had been kicking 
the front door of a building the man owned on Lincoln 
Avenue. No damage was done to the door. A week 
later a detective telephoned the man to go over his story 
again. The man said that he had called the police be
cause he feared that his property might be damaged in 
the future and wanted the police to be forewarned. 

At 9:20 an ll-year-old girl reported that her mother 
had left home the previous evening to meet her husband, 
with whom she was having domestic difficulties, and had 
not yet returned. While the patrol officer was inter
viewing her, the mother telephoned and said she would 
be home right away. It appeared that she often spent 
the night with friends, leaving her daughter in the care 
of a full-time housekeeper. 

At quarter of eleven a middle-aged man walked into 
district headquarters and told this story: 3 days before, 
on the corner of Clark Street and Deming Place, around 
the corner from where he lived, an unknown man ap
proached him and offered him a 1964 Ford station wagon 
for $300 and the victim's 1955 Chevrolet four-door 
sedan. The victim gave him $150 in cash and the Chev
rolet, and promised to pay the other $150 later. The 
next day he wa.s arrested for being in possession of the 
statioil wagon, which had been stolen. He gave the 
police the name and address to which he was supposed 
to deliver the other $150. The police found that the man 
who answered to that name had moved away from that 
address on the day the theft occurred. The next day the 
victim received a note in the mail telling him that his 
Chevrolet was parked on a street in another part of town. 
He recovered the car undamaged. On November 7, de
tectives found the suspected swindler and arrested him. 
Final disposition of the case is not recorded in the files. 

At 12: 10 an officer answering a recovered-stolen-prop
erty call discovered that a burglary had taken place an 
hour or so earlier in a house on Diversey Parkway. Three 
18-year-old neighborhood youths in an alley back of the 
burglarized premises saw three youngf!r boys they did not 
know walking down the alley carrying boxes. The 
younger boys started running and the older boys chased 
them. The younger boys escaped but in the process of 
doing so one of them dropped a record player he was 
carrying. Inquiries in the neighborhood turned up a 
woman who noticed that the basement door of the house 
next to hers was wide open. She telephoned the occu
pant of the basement, an acquaintance of hers, but there 
was no answer. Ringing the doorbell produced the same 
result. The basement's occupant was summoned from 
work, and identified the record playe,r as hers. She also 
discovered that various pieces of costume jewelery, a 
wristwatch, an electric shaver, a smaIl cameral a tape 
recorder, and a transistor radio were missing. An evi
dence technician found no fingerprints in the house, and 
gave the opinion that the door had probably been forced 
open with a shoulder. When the occupant of the house's 
two top floors returned from work later in the day, he 
found that a wristwatch, an electric drill, and a cigar 
box containing a dollar's worth of pennies were missing. 
The older boys said that they had not been able to get a 
good enough look at the younger boys to identify them. 

At 12:20 a man reported that his 1959 Mercedes was 
missing from where he had parked it, on Lakeview Ave
nue, 2 days before. The next day he was notified by 
the pound that his car had been towed there from a loca
tion a couple of miles from where he had left it as a traffic 
hazard. One side of the car was dented and scratched. 

At 12:35 a woman reported that her nephew's 1959 
Buick, which she was using while he was in the Navy, 
was missing from where she had parked it overnight. 
Six days later an officer spotted it parked on the side of an 
expressway, damaged on all sides, and had it towed to 
the pound. 

Also at 12: 35 the owner of a tavern 0P. Broadway near 
Belmont Avenue reported that shortly after she had 
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opened the tavern at noon to accept a beer delivery, she 
discovered that the. previous night's receipts, $172, were 
missing from a cigar box where the night bartender had 
left them. She was at first inclined to blame the man 
who delivered the beer, but after being interrogated at 
some length by a detective 2 days later, she acmitted that 
the bartender himself was the only likely sjJspect. She 
said that the bartender was a personal friend and that 
therefore she did not wish to pursue the matter further. 

At 2: 15 a woman living in a 15th flom" apartment on 
Lake Shore Drive reported that she had received a lewd 
telephone call. She had no clue to the identity of the 
caller, who had first asked to speak to her daughter whose 
engagement had recently been announced in the papers. 
The officer told her how to avoid such incidents in the 
future. 

At quarter of three the grandmother of a 19-year-old 
schoolgirl reported that as her granddaughter was walking 
to school early that morning in the western part of the 
district, a man had walked up to her, eh"posed himself 
and said, "Look what I've got." She had continued 
walking and the man had not bothered her further. The 
next day a detective showed the girl photographs of 
known sex 0:irenders, and she identified one. This man 
was no 10Bger living at his last known address, and the 
probation department reported that it had already issued 
a warrant for him for failing to report to his probation 
officer. The detective followed various leads to the man's 
whereabouts until December 1, when he had exhausted 
all of them. The man is still on the wanted list. 

At 3: 30 a construction and remodeling contractor re
ported that 10 days before, a man who had helped him 
move furniture to a new home had stolen 15 blank checks 
from his office. Apparently what prompted this belated 
report was that four of the checks had turned up at the 
contractor's bank, where his balance was insufficient to 
meet them. The contractor was able to give the police 
the name and. description of the suspected thief, but not 
his address. The police were unable to find him. 

At 6 o'clock a woman living alone in a ground-floor 
apartment reported that when she had returned home 
from work she discovered that someone had entered her 
apartment by breaking a pane of glass in the back door 
and had stolen a table radio and $10 in cash. There 
were no clues. 

At 6: 30 a watchman at Graceland Cemetery reported 
that some headstones had been pushed over. The police 
toured the cemetery with no results. The headstones 
were not damaged. 

At 7: 20 the police were called to a discount store on 
Clark Street where a 16-year-old Indian girl had been 
caught in the act of stealing two sweaters. She was 
taken to district headquarters and turned over to a youth 
officer. 

At 7: 25 a woman in the western part of the district 
reported that her ex-husband had confronted her in the 
hallway of her apartment house, had grabbed her by the 
neck and had threatened to kill her if he saw her on the 
street. The officer advised her to procure a warrant. 
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She s~id she did not want to prosecute but simply wanted 
her ex-husband to stay away from her. 

At 7: 40 a student at Southern Illinois University re
ported that his 1956 Ford, on which there were no plates, 
was missing from the street near the lake where he had 
left it 10 days earlier when he had gone to school. The 
car never was found. 

At 8: 15 the manager of a discount store on Clark 
Street reported that he had been punched in the mouth 
by a tall man in his thirties whom the manager had 
caught shoplifting. The officer drove the victim around 
the area looking for the suspect, but he could not be 
found. 

At 8: 30 a citizen who refused to give his name stopped 
a patrol car toward the west end of Belmont Avenue 
and told the patrolman that teenagers were drinking in 
a nearby candy store. The officer found four 18- and 
19-year-old boys drinking beer in the store, which at the 
time was being tended by a 15-year-old girl. He arrested 
the boys and confiscated five cans of beer. Apparently 
the case was adjusted informally at the district station 
by youth officers. 

The last call of the day ("arne at 11 : 15 from a woman 
living alone in an apartment near the lake. She re
ported that at some time between her departure for 
work at 9 in the morning and her return home at 11 
in the evening, her apartment had been entered and 
property she valued at more than $700 bad been stolen. 
The property included a portable television set, an AM
FM radio, a slide projector, a camera, a sewing machint:, 
an iron, an electric clock, two empty purses, and a quan
tity of costume jewelry. There were no signs of forcible 
entry; apparently the latch had been forced back with 
a piece of plastic. There were no clues. That same 
day a Negro driving a car in another part of town was 
arrested for a traffic violation, and when the arresting 
officers discovered a quantity of property in the car they 
held it so that they could investigate whether it had been 
stolen. The suspect appeared in traffic court the follow
ing day and was released on $25 bond. The police kept 
the property for a week without learning where it came 
from, then returned it to the suspect. A week or so later 
they learned that it corresponded to the property stolen 
from the woman on October 27: On December 15 the 
same officers who had made the traffic arrest spotted the 
suspect walking along the street and arrested him. On 
February 2 he pleaded guilty to a reduced charge of theft 
and was sentenced to a year in prison. The property was 
not recovered. 

A WEEKLY SURVEY OF POLICE INVOLVEMENT IN A CITY 
PRECINCT 

It was a normal Thursday for the Town Hall police. 
They investigated 26 cases) 15 involving offenses against 
property, 5 involving offenses against the person, and 
6 of them of some other nature-threatening telegrams, 
i.ndecent exposure, teenage drinking, and so forth. Seven 
of the cases were listed as unfounded. Four of the five 
offenses against the person arose from romantic difficulties 
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of one kind or another. Two of the offenses against 
property involved a victim and an offender previously 
known to one another. Youths were involved in 5 of 
the 16 cases in which there was any clue at all to the 
identity of the offender. The only oUHlf-the-way cir
cumstance was that drinking was involved in only two 
cases; on most days the proportion is considerably higher. 

Five burglaries and five assaults were reported that 
Thursday. On Friday the count was eight and seven; 
on Saturday seven and seven; on Sunday eleven and six; 
on Monday nine and two; on Tuesday seven and five i 
on Wednesday three and three. The week's burglaries 
were evenly divided between day and night. Four-fifths 
of them were of residences. A disproportionate number 
of them, as might be expected, were in the well-to-do 
section on and just back of Lake Shore Drive. The 
most lucrative one occurred on the slowest day for 
burglaries, Wednesday, November 2, between 8:30 and 
11 in the morning. It was a thoroughly professional 
job. As far as the police could determine, the burglar 
or burglars entered a two-story house on Pine Grove 
Avenue with a key. They ransacked the house systemati
cally and thoroughly, taking $300 in cash, a $500 mink 
coat, and more than 100 pieces of jewelry valued at al
most $9,000. They also took, for reasons best known 
to themselves, three nonnegotiable shares of IBM stock. 
They left no clues. 

The most pointless burglary occurred at quarter of two 
in the morning on Friday, October 28. Two boys, one 19, 
the other 20, broke a stained glass window in the chapel 
of Graceland Cemetery, entered it and ransacked its 
various rooms. The police caught them hiding in a 
cistern outside the chapel, in possession of a flashlight, a 
pair of gloves, an electric razor, and a pair of scissors be
longing to the chapel's caretakers. Subsequent interro
gation of the boys and investigation of their stories estab
lished that this was the fifth time they had broken into the 
chapel. They were held for prosecution. There is no 
record of the final disposition of the case. 

The week's assaults followed Thursday's pattern. The 
majority of them involved alcohol or romantic difficulties 
or, as often as not, both. A characteristic one occurred 
when a man entered a tavern and saw his estranged wife 
sitting at the bar next to a man. He punched her. It 
subsequently developed that the woman had never seen 
the man she was next to before and hadn't exchanged a 
word with him. The most potentially explosive fight 
took place on Saturday afternoon at 2: 30 in a bar on Bel
mont Avenue near Clark Street,'one of the district's more 
rambunctious neighborhoods. A Negro who was a regular 
customer came in with a white woman. A white man, 
new to the place, who had been sitting at a table drinking 
for some time, solicited the woman. She turned him 
down. He made a remark about "Niggers and white 
girls." The Negro took umbrage, and a pushing match 
between the two men occurred. After a little of this, the 
Negro disengaged and made for the exit, breaking a beer 
glass on t.'lJ.e bar on his way. As he waited at the door for 
the woman to join him, the white man charged him. 
The Negro cut him over the eye with the broken glass, 

giving him a wound that ultimately required 28 stitches. 
The Negro disappeared. The bartender called the police 
and gave the wounded man first aid. The police spent 
several days obtaining eyewitness accounts of the incident. 
When they had satisfied themselves that the above facts 
were correct, they dropped their efforts to find the 
offender. 

The most lurid assault of the week took place in Ap
palachian territOlY on Sunday afternoon in the aparbnent 
of a 24-year-old divorcee. She and her boyfriend were 
painting her apartment and apparently paused for an 
interval of sex. At this point the man went berserk. He 
beat her with his fists, made her perform several in
decencies, beat her some more, stomped on her, threw 
paint and coffee and tomato juice all over her, locked her 
in the bathroom, took $92 out of her purse and $30 out of 
two piggy banks and left. It took her several hours to 
pull herself together, clean herself up and get out of the 
bathroo:J>. She then went into the street and stopped a 
passing patrol cal'. She was taken to a hospital for first 
aid; she had injuries of the chest, neck, nose, legs, and a 
black eye. She went from the hospital to her mother's 
nearby. The following day detectives almost arrested the 
suspect, who had stopped by at a restaurant where he had 
worked as a short-order cook to pick up a wage check that 
was owed him; however; he fled before the police arrived. 
The victim couldn't decide for almost 2 weeks whether or 
not to obtain a warrant; she finally did on November 10. 
The next day she received a telephone call from the sus
pect in Dallas. He said he was going to a psychiatrist 
there. She decided to drop the case unless he returned to 
Chicago. 

The other common kind of assault during the week 
was fights between youths. The most serious occurred on 
"Tobacco Road" at three in the afternoon Tuesday. A 
I3-year-old Indian boy called the Kentucky woman who 
managed the roominghouse in which he lived with his 
parents and brother an obscene name. The woman's 
16-year-old daughter heard this and told her 15-year-old 
brother. He ran into the street, punched the Indian in 
the mouth, knocking him down, and began to choke hinl. 
The Indian got out a knife and tried to cut the Kentuck
ian. His sister stepped on the Indian's arm, kicked the 
knife away, kicked the Indian in the side a few times and 
then dropped the knife down a sewer. The Indian's 
11-year-old brother then hit the Kentucky boy on the 
top of the head with a brick; the resulting wound ulti
mately required five stitches. The police were called and 
all four children were taken to the station, along with 
their parents, to whose care they were ultimately released 
with the understandi'ng that the two Indian boys were 
to be supervised by the Indian Youth Council. 

Of the nine robberies reported during the week, one 
was a purse snatching from a 74-year-old woman on the 
street at foul' in the morning; one involved threatening 
with an iron pipe and stealing the guitar of a young man 
waiting for a bus; one was a holdup with a gun on the 
street that netted $100; one was an unsuccessful attempt 
to hold up a hot-dog stand; one 'was beating into uncon
sciousness and stealing $44 from a woman walking home 



at about 10:30 at night; one was a night entry Into an 
apartment that netted $10 at knife point from the woman 
in it; one was an unfounded report by a drunk who 
came home late at night injured, and didn't know what 
had happened to him; one was a deliberately false report 
by a man with a long police record for drunkenness and 
disorderly conduct who invented a street robbery by 
"three unknown white males" in order to explain to his 
landlord what had happened to his rent money. None 
of the six actual robberies was cleared by an arrest or in 
any other manner. 

The ninth robbery was somewhat more complicated. 
At about 2: 30 on Wednesday morning, outside a saloon 
on Southport Avenue ncar Fullerton where he had spent 
most of the night, a 40-year-old man was set upon by 
what he called'" at the time "five men," robbed of $90 
and manhandled, though not to the extent of needing 
medical treatment. He called the police from his home, 
after the saloon had closed for the night. He was too 
dnmk to give a coherent account of what had happened. 
The following evening, when a detective called on him, 
he was able to describe the affair more dearly. He said 
he had been drinking with a young woman whom he had 
never met before, and had gotten into a fight with two 
men. When he left with the woman, the two men 
jumped him, stole his money and ran away with the 
woman. He said he was sure the owner of the tavern 
knew the men. The detective went to the tavern and 
after applying a good deal of pre.c;sure to the owner
cooperating with the police is a condition for keeping a 
liquor license in Chicago or almost anywhere else-was 
told that the men in question frequented another bar 
around the corner on Fullerton. The detective and the 
tavern owner went there, and the tavern owner pointed 
out a customer as one of the men involved. The detec
tive went to the telephone booth to call for assistance. 
The suspect fled. The detective pursued him, calling 
out "Halt! Police officer!" several times, and finally firing 
five warning shots. The suspect escaped. The detective 
called for assistance. The suspect turned out to be a 
known police character and was arrested at his home, 
where he was pretending to be asleep. Mter a certain 
amount of interrogation he named the other male suspect 
and the woman; he said they had fought with the vic
tim, but had not robbed him. The woman turned herself 
in voluntarily. A warrant was issued for the other man's 
arrest; he never was found. The victim identified the 
two arrestees. Apparently charges against the woman 
were dropped. The male defendant was held in $1,000 
bond. He appeared in court early in December, pleaded 
not guilty to robbery and received a continuance of 6 
weeks. At tha.t time the victim failed to appear in court, 
and the case was dropped. 

Both attempted rapes during the week occurred early 
in the morning, before daylight. One victim wa!, a 
13-year-old schoolgirl who awoke to find a man in bed 
with her; before anything happened her father awoke, she 
heard him and screamed, and the man fled. The other 
victim was a 40-year-old Puerto Rican housewife who 
was pulled out of bed by a man who had climbed through 
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a window. He attempted to drag her outside, she 
screamed and he fled. 

Of the crimes committed during the week that were 
ultimately solved, a surprisingly high number were solved 
subsequently by the arrest of some person who had com
mitted a number of similar offenses. A man who was 
an'ested in February for making lewd telephone calls 
admitted to 64 other offenses of the same nature, includ
ing a series he made on Monday, October 31, between 
10:30 and 11 in the evening to a housewife on Cornelia 
Avenue. Seven car thefts in the district, including three 
during the week in question, were cleared on November 
9 with the arrest of four brothers, aged 14, 12, 11, and 9. 
Sixteen other car thefts in and around the district, includ
ing one during the week in question, were cleared on No
vember 6 with the arrest of two 14-year-old and two 16-
year-old boys. Twelve apartment burglaries in the dis
trict, including one during that week, were cleared on 
December 28 with the arrest of a 20-year-old burglar and 
the 40-year-old fence who disposed of the stolen property. 
Thirty-two other apartment burglaries in the district, 
including three during that week, were solved early in 
January with the arrest of a 21-year-old Puerto Rican, 
who was wearing three pairs of trousers when he was 
picked up. Ten burglaries of stores, offices, and factories, 
including one that week, were cleared with the arrest of 
two young men early in December. Thirty-one thefts 
of property from parked automobiles, including two that 
week, were cleared by the arrest in the middle of the 
month of a 29-year-old drifter. And 27 thefts of auto 
accessories, mostly spare tires, including four that week, 
were cleared by the arrest in January of a 23-year-old 
heroin addict and his 30-year-old girlfriend, also an 
addict. 

One of the week's most interesting cases began on 
Monday when a 25-year-old Puerto Rican woman com
plained to the police that a week earlier she had left her 
infant daughter in the care of a couple she was acquainted 
with, and that in the interval they had moved anr! she 
could not find her baby. Several policemen spent the 
better part of 3 days working on this problem, which was 
first listed as a kidnapping. The facts that finally 
emerged were that the woman had never wanted the baby 
and 2~ months earlier h:;.d given it to the couple, who 
could not have children of their own. Both the man and 
the woman, who had the reputation of being steady and 
respectable people, worked all day and employed a wo
man to stay with the baby. Apparently the baby was 
well cared for. At one point the mother asked for the 
baby back, and they gave it to her. She kept it for a 
week and then returned it, unkempt, dirty, and hungry. 
Soon after that the couple moved to a larger apartment 
so that they would have more room for the baby. Ap
parently they did not notify the mother of this, which was 
what started the trouble. An inquiry into the mother's 
circumstances and activities produced more confusion 
than anything else. She said she was divorced from 
her husband and her husband said she wasn't. He said 
he was the father of the baby and she said he wasn't. 
She said she was receiving a regular aid-to-dependent-
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children check and the welfare people said she wasn't. 
She had two telephones in her apartment, and declined 
to explain why. She had a record of eight arrests, dating 
back to 1957, for vagrancy, prostitution, and aggravated 
assault. The baby was taken to a shelter and the mother 
was arrested for contributing to dependency and neglect 
of a child and held in $300 bond. At her first court 
appearance she was granted a continuance. There is no 
further record of the case. 

Among the dozen or more missing-persons cases-many 
of them unfounded reports-the police investigated that 
week, was that of a 15-year-old high schoc.! freshman who 
disappeared late Thursday night, left behind a note saying 
she wa~ unhappy at home, and finally returned on No
vember 18. The policewoman's report on this case is 
worth quoting. 

"D . . . (the girl) is a full-blooded Canadian In
dian, as is her mother . . . who gave birth to the girl out 
of wedlock in Canada. The whereabouts of the girl's 
father are unknown. Mrs. A . . . (the mother) mar
ried A ... , a Southern white man, about 10 years ago. 
The couple have six children. A... never legally 
adopted D . . ., but she uses his name. 

"D . . . stated that she left home because she was 
convinced that her parents' marital discord was due to 
her presence in the home because they quarreled fre
Quently about her. A... has a tendency to be over
strict, and Mrs. A . . . did not agree with him all of 
the time. They both said that since D . . . left home 
they have given the matter a lot of thought, and have 
decided to discuss all problems instead of quarreling with 
each other. D... is very fond of her mother and step
father and verified that since she returned home there has 
been harmony in the household." (The family did not 
report the girl's return to the police until 2 ~ weeks after 
it occurred.) 

"D ... had been a model daughter until she left 
home. She obeys her parents, has good grades in school, 
and said she only left home because she wanted her par
ents to stop fighting. Mr. and Mrs. A . . . are satisfied 
with the girl's explanation, saying that they are glad that 
she is home and are now starting a new relationship. 
Since D . . . has never been engaged in delinquent be
havior, has denied any sexual contact while away from 
home, and appears to be sorry for her behavior and prom
ised never to repeat it, no police record was made out on 
this girl. 

"Case closed and cleared." 
Just before 3 o'clock on Wednesday morning the police 

were sent to investigate a broken front window in a drug
store on Ashland Avenue near Wellington. What had 
evidently happened was that a burglar or burglars had 
hidden in the store until after it closed. They then had 
loaded a shopping cart with items from the shelves and, 
to make their escape, had thrown a brick through the win
dow, which was not wired to the burglar alarm. How
ever, the vibration of the breaking window had set off 
the alarm anyway. The thieves were frightened by the 
noise and fled before someone could respond, leaving 
behind all the loot except two transistor radios and two 

bottles of tuinal, a drug. At quarter of nine that morn
ing, the police responded to a suspicious-persons call and 
found a 17-year-old shipping clerk sleeping in the base
ment of a house a few blocks away from the drugstore. 
A tuinai bottle, with the drugstore's label on it, was pro
truding from his coat pocket, and another one was inside 
the pocket. The boy denied having committed the bur
glary; he said he had found the pills in the washroom of 
a neighborhood restaurant. However, he was arrested 
and charged with the burglary, as well as " .... ith possess
ing dangerous drugs. His fingerprints were sent to the 
crime laboratory to be checked against some suspicious 
prints evidence technicians had found in the store, and 
his shoes were also sent to the laboratory in an effort to 
find glass that might match the glass from the store win
dow. The laboratory's findings are not recorded, so 
apparently they were negative. On November 30, a 
grand jury failed to:ndict the boy for burglary, and the 
possession charge against him was dropped. Evidently 
he had been telling the truth. 

The week's homicide, a peculiarly unpleasant one, oc
curred at 3 o'clock on Sunday morning. Shortly before 
the event, in a bar on Lincoln Avenlle near Fullerton, 
a 25-year-old man who is described in the police files 
as an "unemployed artist," made a sexual proposal to 
another man in the bar. This man, a 20-year-old from 
Kentucky, who had just lost his job and needed money, 
consented. The two men went to the Kentuckian's 
nearby apartment, undressed and promptly got into a 
vehement argument about the precise nature of the acts 
that were to be performed. At the height of the argu
ment the artist said tauntingly that, in any case, he had 
no money. This so infuriated the Kentuckian that he 
graLbed a baseball bat he kept handy against the pos
sibility of intruders, and beat the artist to death with it. 
He then got dressed, went to a friend's apartment, con
fessed what he had done and asked the friend to call 
the police. He was indicted for murder, but in criminal 
court in January he was allowed to plead guilty to a 
reduced charge of voluntary manslaughter a.nd was sen
tenced to a prison term of 1 to 5 years. 

The next to last police call during the week came at 
9: 20 on Wednesda.y night. A 60-year-old man reported 
that as he was sitting in his livingroom someone broke the 
window and storm window there for no reason that he 
could imagine. The la~t call of the week came an hour 
later. A hospital reported having just given an assault 
victim emergency treatment. A week later a detective 
interviewed the victim by telephone. The detective 
reported: 

"Complainant states that he saw an unknown auto 
blocking his driveway. He looked up to the next porch 
and saw his male white neighbor standing on same. He 
hollered at him, "Hey, you queer fag, move your car." 
With that the neighbor jumped from his porch onto the 
complainant and proceeded to beat him upon the face. 
The complainant went to St. Joseph's hospital to have 
five stitches taken in his upper lip. 

"Reporting officer spoke to the complainant and he 
stated that he had had no intention of calling the police 



over the matter, but they were apparently at the hospital 
emergency room when he went for treatment, hence he 
made out the report. Reporting officer asked the com
plainant to identify the offender but the complainant 
declined to do so because he wanted to go over the 
entire incident again in his mind before deciding what to 
do about the incident. He also stated that he gave his 
unnamed neighbor quite a beating about the head by 
pounding the neighbor's head on the sidewalk. Also 
after the fight he discovered that the auto did not belong 
t. . .> his neighbor and he had been mistaken in thinking so. 

"Therefore, due to the fact that the complainant does 
not want to cooperate with reporting officer and name 
the offender although he knows his name and address, 
the case is being unfounded." 
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What the crimes of that week in Town Hall strongly 
suggest is that, although there is alw2.ys some danger in 
the city of being robbed and perhaps injured on the 
street and a considerable danger of being burglarized, 
what people have to fear most fmm crime is in them
selves: their own carele5Sn(~SS or bravado; their attitudes 
toward their families and friends, toward the people they 
work for or who work for them; their appetites for drugs 
and liquor and sex; their own eccentricities; their own 
perversities; their own passions. Crime in Town HaIl 
that week, like crime anywhere any week, consisted of 
the brutal, frightening, surreptitious, selfish, thoughtless, 
compulsive, sad, and funny ways people behave toward 
each other. 



Chapter 2 

The Amount and Trends of Crime 

There arc more than 2800 Federal crimes and a much 
larger number of State and local ones. Some involve 
serious bodily harm, some stealing, some public morals 
or public order, some govemmental revenues, some the 
creation of hazardous conditions, some the regulation 
of the economy. Some are perpetrated ruthless!y and 
systematically; others are spontaneous derelictions. 
Gambling and prostitution are willingly undertaken by 
both buyer and seller; murder and rape are violently im
posed upon their victims. Vandalism is predominantly 
a crime of the young; driving while intoxicated, a crime 
of the adult. Many crime rates vary significantly from 
place to place. 

The crimes that concem Americans the most are those 
that affect their personal safety-at home, at work, or in 
the streets. The most frequent and serious of these 
crimes of violence against the person are willful homi
cide, forcible rape, aggravated assault, and robbery. 
National statistics regarding the number of these offenses 
known to the police either from citizen complaints or 
through independent police discovery are collected from 
local police officials by the Federal Bureau of Investiga
tion and published annually as a part of its report, "Crime 
in the Vnited States, Vniform Crime Reports." 1. The 
FBI alsQ collects "offenses known" statistics for three 
property crimes: Burglary, Jarceny of $50 and over and 
motor vehicle theft. These seven crimes are grouped to
gether in the VCR to form an Index of serious crimes.2 

Figure 1 shows the totals for these offenses for 1965. 

THE "'1<::<C OF HARM 

Including robbery, the crimes of violence make up 
approximately 13 percent of the Index. The Index re
ports the number of incidents known to the police, not 

1 Cited hereinafter as "UCR .. n 
::t "UCR, 1965t U p. 51. 
BId. at p. 6 (70 percent); "Report of the President's Commission on Crime in 

tho District of ColumbIa" (Washington: U.S. Govornment Printing Office. 1966), 
p.42 (79 percent). Hcreinllfter referred to 8S .I'D.C. Crime Commission Report." 
See also Marvin E. Wolfgang, "Patterns in Criminal Homicide" (Philadelphia: 
University of Pennsylvenia Pres., 1958), p. 207. (Of tbe victims, 85.6 percent 
were at least caHu'llly acquainted with their attackers.) 

• A special survey made by tho UCR in 1960 of 564 cities covering about 38 
percent of the U.S. population show~d that morc than 65 percent df all aggravated 
assaults occurred either within the Inmj]y (22 percent) or among neighbors or 
acquai"tances (43.4 percent). ("UCR. 1960," p. 11). Of tho 131 aggravated 
assaults studied by the D.C. Crime Commission, 81 percent involved offenders 
previously known to their victims; 20.7 percent of the offenders \'Iere relatives. 
Only ]9 percent of the offenders were strangers. (UD.C. Crime Commission 
R'i/'0rt," p. 76). 

See uD.C. Crime Commission Report/' p. 53, indicating thlot on:y 36 pert!cnt 
of all rapes surveyed were committed by complete strangers. A study In Phila. 
delphia indic:lted that only 42.3 percent of the offenders were complete strangers. 
Of the others, 9.G percent werfl strangers but the victim had general knowledge 
about them, 14.4 percent were acquaintances, 19.3 percent neighbors, 6.0 per. 
cent close friends, 5.3 percent family Eriends, IlIld 2.5 percent relatives. Se(\ 
Menachem Amir, "Patterns in Forcible Rape" (Ph.D. dissertation, Univendty of 
PennDylvania, 1965), p, 496. 

o In Great Britain, where robbery has been studied more inteosivel; than in the 
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the number of criminals who committed them or the 
number of injuries they caused. 

The risk of sudden attack by a. stranger is perhaps best 
measured by tile frequency of robberies since, according to 
VCR and other studies, about 70 percent of all willful 
killings,3 nearly two-thirds of all agg::avated assaults·1 and 
a high percentage of forcible rapes G are committed by 
family members, friends, or other persons previously 
known to their victims. Robbery usually does not in
volve this prior victim-offender relationship.6 

Robbery, for VCR purposes, is the taking of property 
from a person by use or threat of force with or without 
a weapon. Nationally, about one-half of all robberies 
are street robberies,7 and slightly more than one-half in
volve weapons.s Attempted robberies are an unknown 
percentage of the robberies reported to the VCR. The 
likelihood of injury is also unknown, but a survey by the 
District of Columbia Crime Commission of 297 robberies 
in Washington showed that some injury was inflicted in 
25 percent of them. The likeliliood of injury was found 
higher for "yokings" or "muggings" (unarmed robberies 
from the rear) than for armed robberies. Injuries oc
curred in 10 of 91 armed robberies as compared with 
30 of 67 yokings.o 

Aggravated assault is assault with intent to kill or for 
the purpose of inflicting severe bodily injury, whether 
or not a dangerous weapon is used. It includes all cases 
of attempted homicide, but cases in which bodily injury 
is in0ioted in the course of a robbery or a rape are in
cluu"d with those crimes rather than with aggravated 
assault. There are no national figures showing the per
centage of aggravated assaults that involve injury, but a 
survey of 131 cases by the District of Columbia Crime 
Commission found injury in 84 percent of the cases; 35 
percent of the victims required hospitalization.1o A 1960 

United States, approximately 20 percent o£ tbo robberies involved some prior 
relationship. See F. H. McClIntock and Evelyn Glbaon, "Robbery in London" 
(New York: St. Martin's Pr .. s, 1.961), p. 16. 

1 ··UCR, 1965, U table 14, p. 105, based 00 646 cities with R lotal population cf 
75,400.000, shows tht:' tollowing percentages lor types of robberIes: Highway (atreet) __ .. ________________________________________________ 51. 4 

Commercial house .. _ ... ________ ........... __ .. ____ ..... _ .. __________ .... ____ .... __ ..... _... 20.2 
Gas or service 8totion .. _______________ .. ____ ... ___________________ .. ____ 5.9 
Chain store ___ ..... _____ ....... _______ .. __________ .. __ ..... ____ ...... ___ .... ___ .. ___ .... 2. 7 
Realdence ___________________________________________________________ 9. 1 
Bank _______________________________________________________________ .9 

]\.tist:ellaoeoo8 __ ....... _ .. _____ .. __ .. _ ...... __________ ......... _____ .. ________ ..... _ ... _ ... _ 9. 9 
8 Armed robberies accounted for 57.6 p~rcent of the total nnd strong·arm rob· 

beries (or 42.4 percent ("UCR. 1965," p. 11). 
9 HD.C. Crime Commission Report," p. M. 
1a Id •• t p. 79. In a atudy of juvenilo offenders in Philadelphia, Thor.ten Sellin 

and Marvin E. Wolfgang, "The Measurement of Delinquency" (New York: John 
Wiley & Sons, 1964), pp. 190-2Q8. found that nearly three·Iourth. o[ all agg,avated 
nssault victims required medical treatment of 1'Ome eort and 23 percent requireJ hos. 
pitalization. See also David J. Pittman and William Handy~ "Patterns 1n Criminal 
Aggravuted Assault," Journal of CrIminal Law, Criminol(lgy and Police Science, 
55: 462-470, December 1964. In a random sample of 241 aggravated assault cases 
occurrln~ in St. L:lUD in 1961, 53.4 percent of the victims sufferee injuries that 
required hospitalization. Lesser injuries were noted for the victims in the remaining 
cases studied (p. 465). 
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Estimated Number ana Percentage of Index Offenses, 1965 Figure 1 

Murder, 
Non-Negligent _ 9,850 
Manslaughler 

Forcible Rape - 22,467 

Robbery _118,916 

Aggravated •• __ • 206,661 
Assault 

Burglary ________________ 11 __ 1,173,201 

Larceny $50 and over • _____ MIlIIlllllEilliIlllIl'ElIi 762,352 

Motor Vehicle "'IIIII!I:IIIIIilI ___ 11111 
Theft OM 486,568 

Tolal, Crimes CC:-=====::::::JI 357,894 
Against Person 

Total'CI==========================================================================~ 
Properly Crimes 

2,422,121 

................ ~10 ................ -20 ............ ~3~O-------4~O~ .... --~5~O--------6~O~--.... ~7~O------~8O~------9~O~----1~OO 
Percents 

UOR study showed that juvenile gangs committed less 
than 4- percent of all aggravated assaults.u 

Forcible rape includes only those rapes or attempted 
rapes in which force or threat of force is used. About 
one-third of the UOR total is attempted rape.12 In a 
District of Oolumbia Orime Oommission survey of 151 
cases, about 25 percent of all rape victims were attacked 
with dangerous weapons; 13 the survey did not show what 
percentage received bodily harm in addition to the rape. 

About 15 percent of all criminal homicides, both 
nationally and in the District of Oolumbia Orime Oom
mission surveys, occurred in the course of committing 
other offenses.14 These offenses appear in the homicide 
total rather than in the total for the other offense. In 
the District of Columbia Crime Oommission surveys, less 
than one-half of 1 percent of the robberies and about 
3 percent of the forcible rapes ended in homicide.15 

Son.' personal danger is also involved in the "property 
crimes. Burglary is the unlawful entering of a building 
to commit a felony or a theft, whether force is used or not. 
About half of all burglaries involve residences, but the 
statistics do not distinguish inhabited parts of houses 
from garages and similar outlying parts. About half of 
all residential burglaries are committed in daylight and 
about half at night,lG A UOR survey indicates that 32 
percent of the entries inte; residences are made through 
unlocked doors or windowsP When an unlawful entrv 
results in a violent confrontation with the occupant, th' 

II "UCR, 1960," p. 11. 
1!1 "UCR. 1965, n p. 9. 
13 "D.C. Crime Commission Report," p. 54. 
Hi "UCR, 1965," p .. 7; uD.C. Crime CCimmis!Jion Report." p. 43. 
1G In the D.C. Crime Commission study of 17!! murder8, about 10 percent were 

incidental to a robbery, nnd nbout 4 percent incidental to rape ("D.C. Crime Com
mission J{cport/' pp. 45-16. 56). The latter figure is considerably higher than 
that (-tr the Nati.:m as a whole. 

16 "UCR, 1965, If t!1ble 14, p. 105; based on 646 citi.!!s with a total population of 
75,400,O~O, give. tbo following picture of type. 01 burglaries: 

Resldencu: Percent Nigbt - _____________________________________________ ._____________ 25.4 
Day _________________________________________________________ 24. I 

Nonresidence: Night __________________________________________________ • _____ .__ 45. 9 
Day --_______ •• ___________________________________ • __ ._______ 4. 6 

11 "UCR, 1961," pp. 8, 10. 
IS Federal Bureau of Investigation, "Uniform Cdme Reportin~ Handbook" 

SWnsbiogtoo: Federal Bureau of Investigatioo, February 1965), pp. 311-40. Here. 
tnaltcr referred to 8S "UCR Handbook_ It 

Source: Uniform Crime Reports, 1~, p. 51. 

offense is counted as a robbery rather than a burglary.18 
Of course, even when no confrontation takes place there is 
often a risk of confrontation. Nationally such confronta
tions occur in only one-fortieth of all residential burgla
ries. They account for nearly one-tenth of all robberies.1o 

In summary, these figures suggest that, on the average, 
the likelihood of a serious personal attack on any Ameri
can in a given year is about 1 in 550; 20 together with the 
studies available they also suggest that the risk of serious 
attack from spouses, family members, friends, or acquaint~ 
ances is almost twice as great as it is from strangers on the 
street. 21 Oommission and other studies, moreover, indi
cate that the risks of personal harm are spread very un
evenly. The actual risk for slum dwellers is considerably 
more; for most Americans it is considerably less.22 

Except in the case of willful homicide, where the fig
ures describe the extent of injury as well as the number 
of incidents, there is no natiomd data on the likelihood of 
injury from attack. More limited studies indicate t..~at 
whiIf! some injury may occur in two-thirds of all attacks, 
the risk in a given year of injury serious enough to require 
any degree of hospitalization of any individual is about 1 
in 3000 on the average, and much less for most Ameri
cans.23 These studies also suggest that the injury inflicted 
by family members or acquaintances is likely to be more 
severe than that from strangers. As shown by table 1, 
the risk of death from willful homicid~ is about 1 in 
20,000. 

1. "UCR, 1965," table 14, p. 105. 
20 ClueR, 1965, U p. 51. These figures basee! on Tcported Index crimes.. The 

danger of 8~riou" personal aunck for crimes against the person is 184.7 pcr 100,000 
or 1 in 556. (Dy offens., the rat.s pcr 100,000 arc 5.1 for murder; 11.6, forcIble 
rape; 61.4, robbery; and 106.6, aggravated assault.) 

!-'1 Sec notes 3-6 supra, lor percenta~es of risk, particularly the D.C_ Cdmc Com" 
mission 8urveY8~ Sec note 20 supra, and Table 4 below Cor rales of offense. A,s
suming that the distribution is the same. the picture is clearer when unreported 
crime is considered. 

22 Sec chapter 4, notes 4-~2 and cilaptcr 5, Table 11. Sce nlso "Opportunity ior 
Urban Excellence: Rt'port of the Atlanta Commission on Crime and Juvenile 
Delio]Uenc)" 1966, PI'. 57-60. 

23 This Jjgure includes all homicides and tbe S"llin ond Wolfgang estima.tes for 
aggravated nssuit, ,upro. note 10~ It includes one~third of all forcible rapes (one
third are attempts i Borne others do not require h03pitnliZ4tIon: see Amic, suprn 
nole 5). The only estimate available lor robbery was that for injury, auprs note 9~ 
Based on percentages for othe-f crimes~ it waa assumed t)l8t one-third of the total 
injuries might require hospitalization. 
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Table 1 ,-Deaths From Other Than Natural Causes 
in 1965 

(Per 100,000 Inhabltants( 
Motor veh icl e ~ccldents •••••••••••••• ____ ._ •••• _____ • __ ._ •••• _. __ ._ •• __ •• _. _. 25 a th er accldents. __ •••• _ •••••• _< _ ••• __________ •••••• _ ••••• _ •••• _ ••• _ •• , _ •• _.. 12 
Su Iclde __ •••••••••••••••• _ ••••• _. __ ._ ••• __ ••••••••••••••••••• _ •••••••••••. _ 12 
Falls •• _ ••••••••• __ •• _ ._ .•••••••••••••• _ ••••••••• _ •••• , •• _ •••••••• _._. ••••• 10 
Wllliul homlclde •• _ •••• _ ••••••••••••••••••••••••••••••••••••• _.............. 5 
Drownlng._ ••••••••••••••.• _ •• _._ ••••••••••••••••••••••••••••• _ ••• _........ 4 
Fires •••••••••••••••••••••••••• _ ••••••• _ ••• , ••••••••• _. __ •••. _. __ •• ___ •••• _ 4 

SOURCE: National Safety Council, "Accident Facts," 1965; Population Reference BUreau, 

Criminal behavior accounts for a high percentage of 
motor vehiC'le deaths and injuries, In 1965 there were 
an estimated 49,000 motor vehicle deaths,21 Negligent 
manslaughter, which is largely a motor vehicle offense, 
accounted for more than 7,000 of ·these,25 Studies in 
several States indicate that an even higher percentage 
involve criminal behavior, They show that driving while 
intoxicated is probably involved in more than oneMhalf 
of all motor vehicle deaths, These same studies show 
that driving while intoxicated is involved in more than 
13 percent of the 1,800,000 nonfatal motor vehicle aCM 
cidents each year,26 

For various statistical and other reasons, a number of 
serious crimes against or involving risk to the person, such 
as arson, kidnapping, child molestation, and simple aSM 
sault, are not included in the DCR Index.27 In a study ,of 
1,300 cases of delinquency in Philadelphia, offenses other 
than the seven Index crimes constituted 62 percent of 
all cases in which there was physical injury. Simple as
sault accounted for the largest percentage of these in
juries. But its victims required medical attention in only 
one-fifth of the cases as opposed to three-fourths of the 
aggravated assaults, and hospitalization in 7 percent as 
opposed to 23 percent, Injury was more prevalent in 
conflicts between persons of the same age than in those 
in which the victim was older or younger than the 
attacker. 28 

PROPERTY CF'JMES 

The three property crimes of burglary, automobile theft, 
and larceny of $50 and over make up 87 percent of 
Index crimes. 29 The Index is a reasonably reliable indi
cator of the total number of property crimes reported 
to the police, but not a particularly good indicator of the 
seriousness of monetary loss from all property crimes. 
Commission studies tend to indicate that such nonMIndex 
crimes as fraud and embezzlement are more significant 
in terms of dollar volume,so Fraud can be a particularly 
pernicious offense, It is not only expensive in total but 
aU too often preys on the weak. 

Many larcenies included in the Index total are mis
demeanors rather ,than felonies under the laws of their 
own States. Auto thefts that involve only unauthorized 
use also are misdemeanors in many States. Many stolen 
automobiles are abandoned after a few hours, and more 

2-1 NatioDsl Safety Council, uAccident Facts" (Chicago: National Safety Council, 
1966), p, <ro. 

:s Reports to tlJC uca for 1965 covering 83 percent of the population indicated a 
total of 7.013 manslaughter calles (p, 9-1). According to earlier Btudies. gtl percent 
of all negligent mall81augbt~r is dlJe to automobil~ accidents ("UCR, 1958," 5peci~1 
rssue, p. 25). The remchulcr je attributable largely to hunting accidents. 

.. National S.rety Courtell, .upm note 24, ot p. 52. 
2T International Association of Chiefd of Police, Commit~"!e on Uniform Crime 

Records, "Uniform Crime Reporting" (New York: J. J. Little and Ives, 1929), 
pp. 180-182. 

28 Marvin E. Wolfgang, "Uniform Crime Reports; A Crhical Appraisal," University 
or Pennsylvania raw Review, 111: 709-738, Apnl 1963. 

.. "UCR, 1965," p. 51. 
30 SeD chapter a, notes a0-40, 73-92. 

than 85 percent are ultimately recovered according to 
DCR studies.s1 Studies in California indicate that about 
20 percent of recoven:d cars are significantly damaged,S2 

OTHER CRIMINAL OFFENSES 

The seven crimes for which all offenses lmo"m are 
reported were selected in 1927 and modified in 1958 
by a special advisory committee of the International 
Association of Chiefs of Police on the basis of their 
serious n~ture, their frequency, and the reliability of 
reporting from citizens to police.ss In 1965 reporting for 
these offenses included information supplied voluntarily 
by some 8,000 police agencies covering nearly 92 percent 
of the total population,a'l The FBI tries vigorously to 
increase the number of jurisdictions that report each year 
and to promote uniform reporting and classification of 
the reported offenses. 

The VCR Index does not and is not intended to assist 
in assessing all serious national crime problems, For ex
ample, offense statistics are not sufficient to assess the 
incidence of crime connected with corporate activity, 
commonly known as white-collar crime, or the total crimi
nal acts committed by organized crime groups, Likewise, 
offense and arrest figures alone do not aid very much in 
analyzing the s:ope of professional crime-that is, the 
number and types of offenses committed by those whose 
principal employment and source of income are based 
upon the commission of criminal acts. 

Except for larceny under $50 and negligent man
slaughter, for which there are some national offenses
known-to-theMpolice data,a5 knowledge of the volume and 
trends of non-Index crimes depends upon arrest statistics. 
Since the police are not able to make arrests in many 
cases, these are necessarily less complete than the 
"offenses known" statistics. Moreover, the ratio between 
arrests and the number of offenses difi:'ers significantly 
from offense to offense-as is shown, for example, by the 
high percentage of reported cases in which arrests are 
made for murder (91 percent) and the relatively low 
percentage for larceny (20 percent) ,86 Reporting to the 
FBI for arrests covers less than 70 percent of the popula
tion,37 However, because arrest statistics are c(\llected for 
a broader range of offenses-28 categories including the 
Index crimes-they show more of the diversity and mag
nitude of the many different crime problerns,ll8 Property 
crimes do not loom so large in this picture, 

Nearly 45 percent of all arrests are for such crimes with
out victims or against the public order as drunkenness, 
gambling, liquor law violations, vagrancy, and prostitu
tion. As table 2 shows, drunkenness alone accounts for 
almost une-third of all arrests, TIllS is not necessarily a 
good indication of the number of persons arrested for 
drunkenness, however, as some individuals may be ar
rested many times during the year. Arrest statistics 
measure the number of arrests, not the number of 
criminals. 

:u "UCR, 1965," p. 17. 
~ Cnli!ornin Highway Patrol, Auto Status Program, unpublished data, 1966. 
3,'J InternatIonal Association of ChIefs of Police, supra note 27, pp. 24-26. Sec 

also "UCR, 1950," Special Isoue, pp. 15-17, 20-25. 
31 "UCR, 1965," pp •• 13-44. 
35 "UCR, 1965," tables 5-9, 12, ond 14, pp. 92-105. This information is Included 

each year in crime trends and offenses cleared data. 
:10 "UCR, 1965," p. 97. 
37 "UCR, 1965," p. 107. 
38 The UCR arrest tables sbow 29 categories; one of these, usuapicion'-' is not 

tallied in total arrest rcurcs, however. Two of the categories, "curfew and loitering 
laws" and "runaway," are limited to juveniles and were added in 1964. These 
categories otten do not involve criminal o8'enscs. See "UCR, 1965, It pp. 47-49 for 
definition of the categories. 



Table 2.-Number and Rate of Arrests for the 10 
Most Frequent Offenses, 1965 

[4,062 agencies reporting; totai population 134,095,!h.'1(I1 

Rank Offense Number 

1 Drunkenness _________________________ 1,535,040 
2 Dlsorder~ conduct _________________ -__ 570,122 
3 Larceny over and under $50) ___________ 385,726 
4 Driving under the influence _____________ 241,511 
5 Simple assault ________________________ 207,615 
6 Burgla7a---- -- ------ ----------- ------ 197,627 
7 Liquor aws ___________________________ 179,219 
8 ~:~gn~~::::::::::::: ::: ::::::::::::: 1<0,416 
9 114,294 

10 Motor vehicle theft ____________________ 101,763 

Total, 10 most frequent offenses __ 3,651,333 
Arrests for all offenses 1 _____________ ._ 4,955,047 1 

1 Does not Include arrests for traffic offenses. 
SOURCE: "Uniform Crime Reports," 1965, pp. 108-109. 

FEDERAL CRIMES 

Rale 
(per 100,000 
populati~n) 

1,144.7 
425.2 
286.2 
180.1 
154.8 
147.4 
133.7 
89.8 
85.2 
7-5.9 

2,722.9 
3,695.2 

Percent 
of total 
arrests 

31.0 
11.5 
7.7 
4.9 
4.2 
4.0 
3.6 
2.4 
2.3 
2.1 

73.7 
100.0 

More than 50 percent of all Federal criminal offenses 
relate to general law enforcement in territorial or mari
time jurisdictions directly subject to Federal control, Cor 
are also State offenses (bank robberies, for example) .119 

Police statistics for these offenses are normally reported 
in the DCR, particularly when local law enforcement is 
involved. Such other Federal crimes as antitrust viola
tions, food and drug violations and tax evasion are not 
included in the VCR. Although Federal crimes con
stitute only a small percentage of all offenses, crimes such 
as those shown in table 3 are an important part of the 
national crirr:..:: pictUle. 

Table 3.-Selected Federal Crimes 
[Cases filed In court-1966) AntitcusL ___________ . ________ .. ____ • _____________ • _______ • _______ . ___ . ____ 7 

r~g~;~~a~r~9isio-n-:: ::::::: ::::::::: :::: :::::::: :::::::::: :::: :::::::: ::::: ~~~ Liquor revenue vlolations ____________ .: ____ •• ________________________________ 2,729 

~~i~~io-n-::-:::::::::::::~:::::::: :::::::::: :::: :::::: ::::::::::::::::::: ~: m 
SOURCE: Department of iustice. 

THE EXTENT OF UNREPORTED CRIME 

Although the police statistics indicate a lot of crime 
today, they do not begin to indicate the full amount_ 
Crimes reported directly to prosecutors usually do not 
show up in the police statistics.40 Citizens often do not 
report crimes to the police. Some crimes reported to the 
police never get into the statistical system. Since better 
crime prevention and control programs depend upon a 
full and accurate knowledge about the amount and kinds 
of crime, the Commission initiated the first national survey 

:\t) There is no report or "offenses known to the police" for Federal crimes. '1'he 
most complete report of Federal crimes is found in the "Annual Report or the 
Attorney General or the United States." which lists the number or cages filed in 
court each year. More than 50 percent of the cases filed in hoth 1965 aud 1966 
related to general law enforcement in jurisdictions subject to Federal control, or 
werc also State offenses. The itAnnual Report of the Director of the Adminiotrativc 
Office or the United States Courts" also contains some information regarding Fed\.'rnl 
criminal offenses. 

411 Evet~ when reported directly to n prosecutor.,. crimes are supposed to be included 
in the uoffenses.known-to-the·police" rcports. In practice, this often does not 
happen. Fraud, in particular, is often reported directly to the proseeuting offic!;!r 
nnll omitted from the police Bta~i8tics. 

U Philip H. Ennis, "Criminal Victimization in lhe United States: A Report or 
n National Survey" (F~e]d Surveys II, President's Commission on Law Enforcement 
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ever made of crime victimization. The National Opinion 
Research Center of the University of Chicago surveyed 
10,000 households, asking whether the person questioned, 
or any member of his or her household, had been a victim 
of crime during the past year, whether the crime had been 
reported, and, if not, the reasons for not reporting.41 

More detailed surveys were undertaken in a number of 
high and medium crime rate precincts of Washington, 
Chicago, and Boston by the Bureau of Social Science 
Research of Washington, D.G.,42 and the Survey Research 
Center of the University of Michigan.43 All of the sur
veys dealt primarily with households or individuals, al
though some data were obtained for certain kinds of 
businesses and other organizations. 

These surveys show that the actual amount of crime 
in the Vnited States today is several times that reported 
in the VCR. As table 4 shows, the amount of pers'Onal 
injury crime reported to NORC is almost twice the VCR 
rate and the amount of property crime more than twice 
as much as the VCR rate for individuals. Forcible rapes 
were more than 3 Y2 times the reported rate, burglaries 
three times, aggravated assaults and larcenies of $50 and 
over more than double, and robbery 50 percent greater 
than the reported rate. Only vehicle theft was lower and 
then by a small amount. (The single homicide reported 
is too small a number to be statistically useful.) 

Even these rates probably understate the actual 
amounts of crime. The national survey was a survey of 
the victim experience of every member of a household 
based on interviews of one member. If the results are 
tabulated only for the family member who was inter
viewed, the amount of lmreported victimization for some 
offenses is considerably higher. Apparently, the pers'On 
interviewed remembered more of his own victimization 
than that of other members of his famiIy.44 

The Washington, Boston, and Chicago surveys, based 
solely on victimization of the person interviewed, show 
even more clearly the disparity betw~n reported and 

Table 4.-Comparison of Survey and UCR Rates 
IPer 100,000 population) 

Index Crimes NORC survey 
1965-66 

UCR rate for 
IndiViduals 

19651 

UCR rz!; for 
Individuals 

and Qrganlza
tions 1965 1 

Willful homicide __ .. __ . ____ .. __ .. _____ 3.0 5.1 5.1 

k~hc~~~~~~:::::::::::::::::::::::::: ~~:g 11.6 11.6 
Aggravated assauIL. __ ... ______ . ___ •• 218.3 1M:: 1M:: 
Burglary _____________ .... ____________ 949.1 299.6 605.3 
larceny($50andover) •• ____________ r_ 606.5 267.4 393.3 
MotorvehlclethelL ...... _. __ • __ .... _ 206.2 226.0 251.0 

Total violence __ .... __ .. ________ ----35-7-.8-1----1-84-.-7-1----1-8-4.-7 
Total property _____ • ____ .... ___ 1,761.8 793.0 1,249.6 

1 "Unilorm Crime Reports," 1965, p. 51. The UCR national totals do not distinguish 
crimes committed against Individuals or househotds Irom those committed against busi
nesses or other organizations. The UCR rate for Individuals 15 the published national rate 
adjusted to eliminate burglaries, larcenies, and vehicle thefts not committed against in
dividuals or households. No adjustment was made for robbery • 

ant] Administration or Justice, Washington: U.S. Government Printing Office, 1967). 
Hereinafter referred to as the NORC survey. 

l:! Albert D. Bidcrmnn, Louise A. Johnson. Jennie McIntyre, nnd Adriilnne W. 
W£'ir. "Report on a Pilot Study in tllo District of Columhla on Victimization and 
Auirudc8 Towllrd Law Enforcement" (Field Surveys I, President's Commission on 
Law Enforcement Qnd Administration of Justice, Washington: U.S. Government 
Printing Office, 1967). Hereinafter. referred to 8S the DSSIt survey. 

"3 Albert J .. Reiss, Jr., "Studies ill Crime and Law Enforcement in Major Metro~ 
Jlolitan Areas" (Field Surveys 111, vol. 1, scc. 1, President's Commission on Law 
Jo:nforcement DOll Administration of Justice, Wnshingtonf U.S. Government Printing 
Oflicc, 1967). Hereinafter referred to as the Reiss studies. 

H For a discussion of this methodological problem, sec BSSR 8Ul-VCYt Bupra Dote 
42 at pp. 31-32, JfA-46. In addition to this problem, a number of other methodo .. 
logical issues have been given detailed cf'Dsideration in the national survey report, 
see NORC survey. supra note 41, pp~ 80-109. 
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Estimated Rates of Offense1 

Comparison of Police2 and BSSR Survey Data Figure 2 

3 WASHINGTON, D.C. PRECINCTS Rates per 1000 Residents 18 Years or Over 

Willful homicide, 
forcible rape, robbery, 

aggravated assault 

Burglary 

Larceny 
(over and uncier $50) 

, .. Police rate 

r CC==:::JI Survey rate 

Total, Seven Offenses
3 ~P!~!"~.""~~~~~.~===============================::J 

o 20 40 
llncidents involving more than one victim adjusted to count as only 
one offense. A victimization rate would count the Incidence for each 
individual. 

60 

unreoorted amounts of crime. The clearest case is that 
of tl~e survey in three Washington precincts, where, for 
the purpose of comparing survey results with crimes re
ported to the police, previous special studies made it pos
sible to eliminate from police statistics crimes involving 
business and transient victims. As figure 2 indicates, for 
certain specific offenses against individuals the number of 
offenses reported to the survey per thousand residents 18 
years or over ranged, depending on the offense, from 3 
to 10 times more than the number contained in police 
statistics. 

The survey in Boston and in one of the Chicago pre
cincts indicated about three times as many Index crimes 
as the police statistics, in the other Chicago precinct about 
1 ~ times as many. These survey rates are not fully com
parable with the Washington results because adequate 
information did not exist for eliminating business and 
transient victims from the police statistics. If this com
putation could have been made, the Boston and Chicago 
figures would undoubtedly have shown a closer similarity 
to the Washington findings.45 

In the national survey of households those victims say
ing that they had not notified the police of their victimiza
tion were asked why. The reason most frequently given 
for all offenses was that the police could not do anything. 
As table 5 shows, this reason wa~ given by 68 percent of 
those not reporting malicious mischief, and by 60 or more 
percent of those not reporting burglaries, larcenies of $50 
and over, and auto thefts. It is not clear whether these 
responses are accurate assessments of the victims' inability 
to help the police or merely rationalizations of their failure 
to report. The next most frequent reason was that the 
offense was a private matter or that the victim did not 

"3 The Washington figures were adjusted on the basis of an FBI mobility survey 
conducted in the Washington, D.C., Standa.rd Metropolitan Statistical Area in the 
fall of 19&~. 

80 100 120 140 
2Pollce statistics adjllsted to eliminate nonresident and commercial 
victims and victims under 18 years of age. 

160 

3Wlllful homicide, forcible rape, robbery, aagravated assault, burglary, 
larceny (over and under $50), and motor vehicle theft. 

want to harm the offender. It was glven by 50 percent 
or more of those who did not notify the police for aggra
vated and simple assaults, family crimes, and consumer 
frauds. Fear of reprisal, though least often cited, was 
strongest in the case of assaults and family crimes. The 
extent of failure to report to the police was highest for 

Table 5.-Victims' Most Important Reason for Not 
Notifying Police 1 

(In percentages) 

Reasons for not notifying police 

Percent 
of castis Felt It Police 
in which wasprl· could not Too can· 

Crimes police vate ho cffec· Old not fused or 
not matter or tlve or want to did not 

notified did not would take know 
want to not want time how to 

harm to be report 
offender bothered 

---------- ------ --------
Robbery __ ................... 35 27 45 9 18 
Aggravated assauIL .......... 35 50 2S 4 8 
Simple assault ••••••••..••••• 54 50 35 4 4 
Burglary ••••••••••••••••••••• 42 30 63 4 2 
Larceny f$50 and over) •••••••. 40 23 62 7 7 
Larceny under ~50) ••••••••••• 63 31 58 7 3 
Auto I~e L ••••.••••••••••••• 11 220 260 20 20 
Malicious mischieL .......... 62 23 68 5 2 
Consumer fraud •••••••••••••• 90 50 40 0 10 
Ilther fraud (bad checks, 

35 8 swindling, etc.) ••••••••••••• 74 41 16 
Sex offenses (other than 

50, 5 forcible rape) ••••• _ •• _ •••••• 49 40 0 
Family crimes (desertion, non· 

support, etc.) ••••••••••••••. 50 65 17 10 0 

Fear of 
reprisal 

1 
o 
3 
7 

(0) 
22 

2 
o 
o 
2 
o 
o 
5 

7 

°Less than 0.5%. 
I Willful homicide, forcible rape, and a few other crimes had too few cases to be statls· 

tlcally useful, and they are therefore excluded. 
2 There were only 5 instances in which auto thert was not reported. 
SOURCE: NORC survey. 



consumer fraud (90 percent) and lowest for auto theft 
(11 percent). 

The survey technique, as applied to criminal victimiza
tion, is still new and beset with a number of method
ological problems. However, the Commission has found 
the information provided by the surveys of considerable 
value, and believes that the survey technique has a great 
untapped potential as a method for providing additional 
information about the nature and extent of our crime 
problem and the relative effectiveness of different pro
grams to control crime. 

TRENDS IN CRIME 

There has always been too much crime. Virtually 
every generation since the founding of the Nation and 
before has felt itsdf threatened by the spectre of rising 
crime and violence. 

A hundred years ago contemporary accounts of San 
Francisco told of extensive . areas where "no decent man 
was in safety to walk the street after dark; while at all 
hours, both night and day, his property was jeopardized 
by incendiarism and burglary." 40 Teenage gangs gave 
rise to the word "hoodlum"; 47 while in one central New 
York City area, near Broadway, the police entered "only 
in pairs, and never unarmed." 48 A noted chronicler of 
the period declared that "municipal law is a. failure .)!- * * 
we must soon fall back on the law of self preservation." 40 

"Alarming" increases in robbery and violent crimes were 
reported throughout the country prior to the Revolu
tion.50 And in 1910 one author declared that "crime, 
especially its more violent forms, and among the young 
is increasing steadily and is threatening to bankrupt the 
Nation." 51 

Crime a..TJ.d violence in the past took many forms. Dur
ing the great railway strike of 1877 hundreds were killed 
across the country and almost 2 miles of railroad cars and 
buildings were burned in Pittsburgh in clashes between 
strikers and company police and the militia.52 It was 
nearly a half century later, after pitched battles in the 
steel industry in the late thirties, that the Nation's long 
history of labor violence subsided.53 The looting anq 
takeover of New York for 3 days by mobs in the 18fi3 
draft riots rivaled the violence of Watts,5l while racial 
disturbances in Atlanta in 1907, in Chicago, Washington, 
and East St. Louis in 1919, Detroit in 1943 and New York 
in 1900, 1935, and 1943 marred big city life in the first 
half of the 20th century. 55 Lynchings took the lives of 
more than 4,500 persons throughout the country between 
1882 and 1930.50 And the violence of Al Capone and 
Jesse James was so striking that they have left their marks 
permanently on our understanding of the eras in which 
they lived. 

However, the fact that there has always been a lot of 
crime does not mean that the amount of crime never 
changes. It changes constantly, day and night, month 
to month, place to place. It is essential that society be 
able to tell when changes occur and what they are, that 

"0 Daniel Bell, "The End of Ideology" (2d rcv~ cd., New York:: Collier Books, 
1962), p. 172. 

47 Robert V. Bruce, '"1877: Year of Violence" (New York: Dobbs-Merrill, 1959), 
p.13. 

48 Daniel DeB, supra note 46. at p. 171. 
,. Id. at p. 172. 
M Carl Bridenbaugh, "Cities in Revolt: Urban Life in America, 11"3-1716-- (New 

York: A. A. Knopf, 1955), p. llO. 
tilAl WDJJserman, "NBC White Paper: Terror in the Streets," unp,.t:!;lIhcd script 

lot NBC television broadcnst, April 6, 1965, p. 24. 
• 0 See Robert V. Druce. supra note 47 at pp. 131-158. 
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Index Crime Trends, 1933N 1a65 Figure 3 
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NOTE: Scale for willful homicide and forcible rape enlarged, 
to show trend. 

Source: FBI, Uniform Crime Reports Section: unpublished data. 

it be able to distinguish normal ups and downs from long
term trends. Whether the amount of crime is increasing 
or decreasing, and by how much, is an important ques
tion-for law enforcement, for the individual citizen who 
must run the risk of crime, and for the official who must 
plan and establish prevention and control programs. If 
it is true, as the Commission surveys tend to indicate, 
that society has not yet found fully reliable methods for 
measuring the volume of crime, it is even more true that 
it has failed to find such methods for measuring the trend 
of crime. 

53 Sec Joseph G. Rayback. "A History of American Labor" (New York: Mac
mUlan, 1959); Bnd Philip Taft, "Violence in American Labor Disputes," Annnls 
DC the American Academy or Political and Social Science, 364; 127-140. March 1966. 

til See Irving Wernteio. "July 1863" (New York: Julian Messner, 1957); DDd 
Herbert Asbury, "Gangs of New York" (New York: A. A. Knopf, 1928), pp. 116-173. 

53 Robert M. FogehlOn, uThe 1960'8 Riots: Intel]'Jretations and Recommendations." 
A report to the President's Commission on Law Enforcement and Administration 
of ]ustic('t 1966 (mimeo). 

M U.S. Commission on Civil Ril!ht~t "Justice" (Woshington: U.S. Government 
Printing Offic~, 196I}, pp. 267-268 • 
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Unlike some European countries, which have main
tained national statistics for more than a century and a 
quarter, the United States has maintained nation,al crime 
statistics only since 1930.67 Because the rural areas were 
slow in coming into the system and reported poody when 
they did, it was not until 1958, when other major changes 
were made in the VCR, that reporting of rural crimes 
was sufficient to allow a total national estimate without 
special adjustments. u8 Changes in ov.erall estimating 
procedures and two offense categories-rape and lar
ceny-were also made in 1958.59 Because of these prob
lems figures prior to 1958, and particularly those prior to 
1940, mu.st be viewed as neither fully comparable with nor 
nearly so reliable as later figures. 

For crimes of violence the 1933-65 period, based on 
newly adjusted unpublished figures from the VCR, has 
been, as figure 3 on the previous page shows, one of 
sharply divergent trends for the different offenses. Total 
numbers for all reported offenses have increased mark
edly; the Nation's population has increased also-by more 
than 47 percent since 1940.60 The number of offenses 
per 100,000 population has tripled for forcible rape and 
has doubled for aggravated assault during the period, both 
increasing at a fairly constant pace. The willful homi
cide rate has decreased somewhat to about 70 percent .of 
its high in 1933, while robbery has fluctuated from a high 
in 1933 and a low during World War II to a point where 
it is now about 20 percent above the beginning of the 
postwar era. The overall rate for violent crimes, pri
marily due to the increased rate for aggravated assault, 
now stands at its highest point, well above what it has 
been throughout most of the peri.od. 

Property crime rates, as shown in figure 4, are up much 
more sharply than the crimes of violence. The rate for 
larceny of $50 and over has shown the greatest increase 
of all Index offenses. It is up more than 550 percent 
over 1933. The burglary rate has nearly doubled. The 
rate for auto theft has followed an uneven course 
to a point about the same as the rate of the early thirties. 

The upward trend for 1960-65, as shown in table 6, has 
been faster than the long-term trend, up 25 percent for 
the violent crimes and 36 percent for the property crimes. 
Tht' greatest increases in the period came in 1964, in 
forcible rape among crimes of violence and in vehicle theft 

Table 6.-0ffenses Known to the Police, 1960-65 
(Rates per 100,000 population) 

Offense 1960 1961 1962 1963 1964 1965 

----------------------------
Willful homlclde ______________ 5.0 4.7 4.5 4.5 4.8 5.1 Forcible rape _________________ 9.2 9.0 9.1 9.0 10.7 11.6 Robbery _____________________ 51.6 50.0 51.1 53.0 58.4 61.4 Aggravated assauIL. __________ 82.5 82.2 84.9 88.6 101.8 106.6 Burglary _____________________ 465.5 474.9 489.7 527.4 580.4 605.3 Larceny $50 and over __________ 271.4 277.9 296.6 330.9 368.2 393.3 Motor vehicle theIL __________ 179.2 179.9 193.4 212.1 242.0 251.0 1---------------

Total crimes against I 
person___ ___________ 148.3 145.9 119.6 155.1 I 175. 7 184.7 

Total property crimes___ 916.1 932.7 I 979.7 1,070.4 I, 190. 6 1,249.6 

SOURCE: FBI, Uniform Crime Reports Section, unpublished data. 

&1 France was the first count ... )" to collect crime statistiC's, beginning a series for 
judicial officers in 1827. Interest in criminal statistics hegan in continental Europe 
in 1829; a collection pilln for statistics waa presented in England in 1856 and has 
been a regular part of an annual report since 1857. See Leon Radzinowicz, 
ufdeology and Crime" (New York: Columbia University Press, 1966) t p. 31; 
Thorston Sellin and ,Marvin E. WolIgang, supra note ]0, PI'. 7-44; National 
Commission on Law Observance and EnIorcement, "Report on Criminal Statistics" 
(Washington: U.S. Government Printing Office, 1931), pp. 8, 53, hereinafter referred 
to 8S "Wickersham Statistics Report;" and "UCR, 1958," Special Issue, p. 9. 
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among property crimes. Preliminary reports indicate 
that all Index offenses rose in 1966.61 

Arrest rates are in gener:l] much less complete and are 
available for many fewer years than are rates for offenses 
known to the police.62 However, they do provide 
another measure of the trend of crime. For crimes of 
violence, arrest rates rose 16 percent during 1960-65, 
considerably less than the 25 percent increase indicated 
by offenses known to the police. For property crimes, 
arrest rates have increased abou,t 25 percent, as opposed 
to a 36 percent increase in offenses known to the police 

GS "UCR, HiSS," Spe ... .Ial Issue, pp. 33-37. 
,. Id. at pp. 20-28. 
60 'rhe 1940 population was 131,669,275 and the 1965 estimated popu1atbn wa. 

193.818,000. The perrentage increase, then, waa 47.2 IJcrcent. 
61 HUCK," Preliminary Report for 1966, March 15, 1967. 
O!l Sec "UCR. 1958, It Speciel Issue, pp. 39-40. Prior to ]952 UCR arrest data 

wero based on estimates from fingerprints submitted to the FBI Tather than on 
actual figures. SrI:' "UCRt 1952," pp. no-112. 
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during 1960-65. Figure 5 compares the 1960-65 trend 
for arrest~ and offenses known for both crimes of violence 
and property crimes. 

Prior to the year 1933, shown in figures 3 and 4, there 
is no estimated national rate for any offenses. UCR 
figures for a sizable number of individual cities, however, 
indicate that the 1930-32 rates, at least for those cities, 
were higher than the 1933 rates.63 Studies of such indi
vidual cities as Boston, Chicago, New York, and others 
indicate that in the twenties and the World War I years 

- reported rates for many offenses were even higher.64 A 
recent study of crime in Buffalo, N.Y., from 1854 to 1946 
showed arrest rates in that city for willful homicide, rape, 
and assault reaching their highest peak in the early 1870's, 
declining, rising again until 1918, and declining into the 
forties.Gu 

Trends for crimes against trust, vice crimes, and crimes 
against public order, based on arrest rates for 1960-65, 
follow a much more checkered pattern than do trends for 
Index offenses. For some offenses this is in part due to 
the fact that arrest pattern~ change significantly from time 
to time, as when New York recently decided not to make 
further arrests for public drunkeness.GO Based on com
parable places covering about half the total population, 

8\1 See a~so "Recent Social Trends in the United States" (New York: McGraw 
Hill, 1934). vol. II, pp.1l23-1l35. 

Ot See Sam B. Warner, uCrime and Criminal Statistics jn Boston" (Cambridge: 
Hf'rvar() University Prcss, 1934); Arthur E. Wood, "A Study of Arrests in Detroit. 
1913-19," Journal of Criminal Lnw and Criminolog)" 21:- 168-200, August 1930; 
Edith Abbott, URec.~nt Statistics Relating to Crime in Chif,ago," Journal of Criminal 
Law ami Criminology, 13: 329-358, November 1922; William D. Miller, "Memphis 
During the Progressive Ern, 1900-17" (MemJihis: Memphis Stnte University Pres8. 
1957); Harry Willbach, "Trend of Crime ill New York City," Journal of Criminal 
Law and Criminology, 29: 62-75, May-June 1938; and Harry Willbach, uTrend 01 
Crime in Chicago," Journal of Criminal Law and Criminology, 31: 720-727, March
April 1941 j and Theodore N. Ferdinand, liThe Criminal Patterns of Boston Since 
1849" (paper presented at American Association for the Advancement of Science 
meetings t Washington, revised version, September 1966). 
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arrest rates during 1960-65 rose 13 percent for simple 
assault, 13 percent for embeZZlement and fraud, and 36 
percent for narcotics violations, while for the same period, 
the rates declined 24 percent for gambling and 11 percent 
for drunkenness.67 

The picture portrayed by tlle official statistics in recent 
years, both in the total number of crimes and in the num
ber of crimes per 100,000 Americans, is one of increasing 
crime. Crime always seems to be increasing, never going 
down. Up 5 percent this year, 10 .the next, and the Com
mission's surveys have shown there is a. great deal more 
crime than the official statistics show. The public can 
fairly wonder whether there is ever to be an end. 

This official picture is also alarming because it seems 
so pervasive. Crimes of violence a.re up in both the big
gest and smallest cities, in the suburbs as well as in the 
rural areas. The same is true for property crimes. 
You.ng people are being arrested in ever increasing num
bers. Offense rates for most crimes are rising every year 
and in every ~ection of the country. That there are some 
bright spots does not change this dismal outlook. Rates 
for some offenses are still below those of the early thirties 
and perhaps of earlier periods. Willful homicide rates 
have been below the 1960 level through most of the last 
few years. Robbery rates continue to decline in the rural 
areas and small town5,68 and arrest rates for many non
Index offenses have remained relatively stable. 

Because the general picture is so disturbing and the 
questions it raises go to the very heart of concern about 
crime in the United States today, the Commission has 
made a special effort to evaluate as fully as possible the 
information available. It has tried to determine just 
how far this picture is accurate, to see whether our cities 
and our countryside are more dangerous than they were 
before, to find out whether our youth and our citizens are 
becoming more crime prone than those who were in their 
same circumstances in earlier years, to see what lies be
hind any increases that may have occurred, and to 
determine what if anything this information tells us can 
be done to bring the crime rate down. 

What is known about the trend of crime-in the total 
number of offenses; in the ratio of offenses to popula
tion, which measurer. roughly the risk of victimization; 
and in the relationship of crime trends to changes in 
the composition of the population, which measures 
roughly the crime proneness of various kinds of people-
is almost wholly a product of statistics. Therefore the 
Commission has taken a particularly hard look at the 
current sources of statistical knowledge. 

FACTORS AFFECTING THE REPORTING OF CRIME 

From the time that police statistics first began to be 
maintained in France in the 1820's, it has been recog
nized that the validity of calculations of changes in crime 
rates was dependent upon a constant relationship between 
reported and unreported crime.o9 Until the Commission 
surveys of unreported crime, however, no systematic effort 

05 Elwin H. Powell, "Crime as a ""'unction of Anomie," Journal of C~iminal Law, 
Criminology and Police Science, 57: 161-171. 164, June 1966. 

00 In the past, New York generally arrested drunks under 11 disorderly conduct 
statute. Currently, the Vera Institute of Justice has undertaken a project to ex
periment with summonses instead of arrests. See President's Commission on Law 
Enforcement and AdministratJon of Justice. uThe Challenge of Crime in a Free 
Socie1y" (Washington: U.S. Government Printing Office, 1967), p. 236, and the 
Commission's uTask Force Report: Drunkenness," appendix D. 

117 These trends may not be the same as those for the total population, ho\':ever. 
No national estimates of rateu for Part 11 offenses were available so no 1960-1965 • 
comparison could be made using total nationnl estimates. Using 1961 unpublished 
figures, however, the percentage changes were simple assault, 11 i embezzlement and 
fraud, 14; narcotics, 35; gambling, -11; and drunkenness, -12p 

(l8 Sec figure B. 
00 Supra note 57 .. 



22 

of wide scale had ever been made to determine what the 
relationship between reported and unreported crime 
was.70 As shown earlier, these surveys have now indi
cated that the actual amount of crime is several times 
that reported to the police, even in some of the precincts 
with the highest reported crime rates. This margin of 
unreported crime raises the possibility that even small 
changes in the way that crime is reported by the public 
to the police, or classified and recorded by the police, 
could have significant effects on the trend of reported 
crime.71 There is strong reason to believe that a number 
of such changes have taken place within recent years. 

Changing Expectations. One change of importance 
in the amount of crime that is reported in our society 
is the change in the expectations of the poor and mem
bers of minority groups about civil rights and social pro
tection.12 Not long ago there was a tendency to dismiss 
reports of all but the most serious offenses in slum areas 
and segregated minority group districts.73 The poor and 
the segregated minority groups were left to take care of 
their own problems. Commission studies indicate that 
whatever the past pattern was, these areas now have a 
strong feeling of need for adequate police protection.7-l 
Crimes that were once unknown to the police, or 
ignored when complaints were received, are now much 
more likely to be reported and recorded as part of the 
regular statistical procedure. 

The situation seems similar to that found in England. 
The University of Cambridge's Institute of Criminology, 
which in 1963 conducted an exhaustive study of the sharp 
rise in crimes .of violence, concluded in its report that: 

"One of the main causes for an increase in the record
ing of violent crime appears to be a decrease in the tol
eration of aggressive and violent behaviour, even in 
those slum and poor tenement areas where violence has 
always been regarded as a normal and acceptable way 
of settling quarrels, jealOllsies or even quite trivial argu
ments." 7:; 

Police Practice. Perhaps the most important change 
for reporting purposes that has taken place in the last 25 
years is the change in the police. Notable progress has 
been made during this period in the professionalization 
of police forces. With this change, Commission studies 
indicate, there is a strong trend toward more formal ac
tions, more formal records and less informal disposition 
of individual cases.'6 This trend is particularly apparent 
in the way the police handle juveniles, where the greatest 
increases are r.eported, but seems to apply to other cases 
as well. It seems likely that professiunalization also re
sults in greater police efficiency in looking for crime. 
Increases in the number of clerks and statistical person
nel,77 better methods for recording information, and the 

;11 Seo chapter 5, notes 1-2. 
11 For example, if all other tbings remain equal, including the recording of crime 

by police, a 10 percent jocrea!') in the ratc of reporting would produce n 10 percent 
increase in reported crime. See also BSSR survey, supra note 42 at pp. no-UI. 

i!! While the pace of change in expectations may he somewhat laster today, the fact 
tiC change is not. See, c.g., Roscoe Pound. "Criminal Justice in America" (Nc'w 
York! Henry Holt and Co., 1930). pp. 13-I ll: ItIn our nineteenth·century polity .... 
such things as one of the household IlaJing another into court were tolerated anI), 
in extreme cases l and were repugnant to the settled polity of the Jaw •.. 
Religious training was all but universal. and the pressure of the church group and 
its opinion of things which were done and things which were not done was 
exerted upon everyone .... .- [Today] we must rely on the law and the policeman 
for much which was once the province of neighborhood opinion." 

0;3 See, e.g., "The Negro llnd the Prohlem of Law Observance amI Administration 
hi the Light of SOf,:"J Research," in C. S. Johnson, "The Negro in American 
Civilization" (New York: Henry Holt and Co., I9~O), pp. 443« ... 152. A number of 
studies indicating the lack of concern both in the community nnd the courts 
wIth intraracial crimes among minority groups are discussed in Leonard Sa\'i!z, 
"Crime and the American Negro" (unpublished manuscript, 1966), chapter 5, "The 
Differential Administration of Justice." 

use of more intensive patrolling practices also tend to 
increase the amount of recorded crime.78 Because this 
process of professionalization has taken place over a 
period of time and because it is most often a gradual 
rather than an abrupt change, it is difficult to estimate 
what its cumulative effect has been. 

Wholly different kinds of changes have occurred in a 
number of cities. In 1953 Philadelphia reported 28,560 
Index crimes plus negligent manslaughter and larceny 
under $50, an increase of more than 70 percent over 1951. 
This sudden jump in crime, however, was not due to an 
invasion by criminals but to the discovery by a new ad
ministration that crime records had for years minimized 
the amount of crime in the city. One district had 
actually handled 5,000 complaints more than it had 
recorded.79 

The Commission could not attempt an exhaustive study 
of such changes in reporting procedures. It has noted in 
table 7 a number of instances in which the UCR indi
cated changes in reporting procedures for major cities 
during 1959-65. All of these changes have resulted in 
an increase in the level of reporting for all subsequent 
years. It has also noted that changes of this sort are 
still taking place, being indicated in 1966 for Detroit, 
Chattanooga, Worcester, Mass., and New York City 
among others.so 

Perhaps the clearest illustration of the impact that 
changes in reporting systems can have is that shown by 
the history of such changes in New York City and Chi
cago. These cities are two of the Nation's largest police 
jurisdictions, accounting in 1965 for 20 percent of all 
reported robberies and 7 percent of all reported burgla
ries.s1 Changes in their reporting systems have several 
times produced large paper increases in crime. Figure 6 
illustrates the pattern dramatically. 

Although Chicago, with about 3 million ptople, has 
remained a little less than half the size of New York City 

Table 7.-Reporting System Changes-UCR Index 
Figures Not Comparable With Prior Years 

I I.mount of Increase (Index 

Name of city 

Baltimore_ ••••• _ ••••.•••••• 
Buffalo ••••••••. _ ••••••••••• 
Chicago ••••••••.••.•.•••••• 
Cleveland ••••••••••••••.••• 
Indianapolis •••••••••••.••.• 
Kansas City, Mo ••••••••••••• 

~ra:~~s::_.:::::::::::::::: 
Nashville •••••••.•••.•••••• 
Shreveport. ••••••••••••••.. 
Syracuse ••••••.•••••••••••• 

.. ---_._ ..... 

............ _-. 
--_ ... _- .. --
......... -.-.... 
....... , .. _---
.................. 
...... - .. _-_ .. -_ .... _- ...... 
.. _-_ ........ 
-------_ .. 
- .. _---_ .... 

Years of 
increase 

From 

1964-1i5 18,637 
1961-63 4,779 
1959-60 56,570 
1963-64 10,584 
1961-62 7,416 
1959-611 4,344 
1963-64 8,781 
1963-64 10,750 
1962-63 6,595 
1962-63 1,898 
1963-64 3,365 

1 No report was published for Kansas City, Mo., for 1960. 
SOURCE: "UCR," 1959-1965. 

offenses): 

To Percent 
Increase 

26,193 40.5 
9,305 94.7 

97,253 71.9 
17,254 63.0 
10,926 47.3 
13,121 202.0 
11,533 31.3 
13,610 26.6 
9,343 41.7 
2,784 46.7 
4,527 34.5 

"-----

'it See 'iTask Force Report: The Police, U p. 148. 
'iU F. H. McClintock, "Crimes oC Violence" (New York: St. Martin's Press, 1963), 

p. U. 
'ill See James Q. Vlilson, "The Police and the Delinquent in Two Cities," in 

Stanton Wheeler, cd., "Controlling Delinqueocy" (New York: John WHey & Sons, 
in press) t anel Ronald H. BeaUie, "Criminal Statistics in the United States-
1960/' Journal of Criminal Law, Criminology and Police Sci en co, 51; 49-65, 53, 
~Iay-June 1960. 

i1 Civiliao employees of police departments have increlised from 8.6 percent of 
all employees in 1958 to 10.7 percent in 1965. (eluen, 1958," p. 99; and "UeR, 
1965," p. 152). 

'18 The use of intensive patrolling practices in New York. lor example. in one 
precinct in 1957 resulted in a "sharp increase in certain types of crimes and 
offenses!' Sec John I. Griffin, U5tatistic8 Essential {ur Police Efficiency" (Spring. 
field, III., Charle. C. TllOm •• , 195B) , p. 64. 

79 "UeR, 1951," p. 97; uUCR, 1953," p. 100; and Daniel Bell, supra note 46. 

ut J~tHI~~R,,, Preliminary RCJ!ort for 1966, March 15, 1967. 
al HUCR, 1965," I'P. 51, 116. 



with 7~ million throughout the period covered in figure 
6, it was reporting in 1935 about 8 times as many rob
beries. It continued to report several times as many 
robberies as New York City until 1949, when the FBI 
discontinued publication of New York reports because it 
no longer believed them. In 1950 New York discontin
ued its prior practice of allowing precincts to handle com
plaints directly and installed a central reporting system, 
through which citizens had to route all calls.82 

In the first year, robberies rose 400 percent and bur
glaries 1,300 percent, passing Chicago in volume for both 
offenses. In 1960 Chicago installed a central complaint 
bureau of its own, reporting thereafter several times more 
robberies than New York.53 In 1966 New York, which 
appeared to have had a sharp decline in robberies in the 
late fifties, again tightened its central controls and found 
a much higher number of offenses.84 Based on prelimi
nary reports for 1966, it is now reporting about 40 per
cent more robberies than Chicago.85 

The existence of the VCR system has been one of the 
strongest forces pushing toward the adoption of better 
and more complete reporting. The FBI has been alert 
both to the need to encourage better reporting and to the 
problem that sizable changes in reporting present to the 
national statistical system. Through a careful system of 
checks the FBI is able to identify the units that are 
reporting on a different basis than the previous year. It 
then resfricts its computations of trends from one year to 
the next to those police agencies that have had com
parable records and reporting practices. In 1965, for 
example, computation of changes from 1964 were limited 
to agencies representing 82 percent of the V.S. popula
tion; 147 reporting agencies representing about 10 per
cent of the population were eliminated because of changes 
in reporting practices. 
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In order to make comparisons for periods greater than 
1 year the VCR assumes that the city that underwent 
the change in reporting practices has had the same ex
perience as other cities of its size and State throughout the 
period and reestimates the amount of crime for all prior 
years back to its base period of the 1937--40 averat:·c. In 
the 1960-65 period, use of this system reduces '-the 36 
percent increase in Index crimes against the person based 
on published rates to a 25 percent increase, and the 39 
percent increase in crimes against property to 36 percen':. 
Cities are returned to the trend computation after they 
have had 2 years of comparable experience under the 
new system.86 

This system is perhaps as good as can be devised. It 
is obviously very hard, however, to estimate how much 
crime would have been reported in a major city in the 
year prior to that in which the system of reporting was 
changed, and even harder to say what the.crime rate was 
5 years earlier. It seems unlikely that the level of rob
bery in New York today is 13 times what it was in 1940 
or triple what it was in 1960, but how does one decide 
for the purpose of long-term comparison? The cities 
that have significantly changed their reporting systems 
since 1959 account for nearly 25 percent of all reported 
Index crimes against the person and about 16 percent of 
all reported Index property crimes.87 The real question 
is not the method of estimation, but whether the yard
stick at the present time is too changeable to allow sig
nificant trend comparisons to be made at the national 
level. 

A further problem is raised by the fact that a number 
of ather large cities have not yet adopted the central 
complaint bureaus and strong staff controls necessary for 
an effective reporting program. In one of these cities 
Commission staff members were informed of a precinct 

Robbery and Burglary Trends for Chicago and New York, 1935-1966 Figure6 

III 
(I) 
III 
C 
(I) 
:::: o 
'0 .. 
(I) 
.Q 

E 
:s 
Z 

Robbery 

New York 1966 robb'ery total estimated to be 23,000, 
20,0001-------------------1--1 

New York 

35 40 45 51.! 55 60 66 
Years 

·UCR did not report any data for New York, 1949-1951. 

Burglary 
New York 1966 burglary total estimated to be 120,000 90,000 

80,0001------------------IH 

III 70,000 
OJ 
III 5i 60,0001------------------4-1 

B _ 50,000 
o 
~ 40,0001------------------~~--~------__ c---~ 
E 
~ 30,000 

20,000 r.::-:-------f------J.'----I 

35 40 45 50 55 60 66 
Years 

Source: Uniform Crime Reports, 1936-196(1.1966 figures estimated from 11 months' report • 

., "UCR, 1949," p.103; and Daniel Bell, supra note 46, pp. 152-153. 
8a Chicago Police Department. 
S! New York City Police Department. 
s:i "UeR," Preliminary Report for 1966, March 15, 1967. New York reported 23,539 

robberies and Chicago reported 16,773. The 40 percent figure gh'en here is even 
larger thnn the 25 percent estimated in the Commission's general report which ,,"as 
based on preliminary data fur the first 9 months of 1966; sec President's Commission 
on Law Enforcement and Administration tJf Justice, "The Challenge of Crime in n 
Free Society," supra note 66, p. 26. 

Bft See appendix E, "Uniform Crime Reporting Trends-FBI Procedures. H 

The method used prior to 1956 is discussed in "UeR. 1958." Special lasuc, pp. 
33-36. The "chain index" method of adjustment is based on the assumption that 

('I1D",;es in the rate of crime of the cily uDdergoing a change in reporting methods 
is tIle same ns that of other ('ities of the snme size in the eame Stele or In the 
rase of "\"ery large cities of other cities t'f the same size regionally or nationall)·. 
One alternath'c assumption wm\id hc that the entire difference between the old level 
of reporting (the 3-year n"'erage for the years prior to the change, for example) 
antI the new level of r!'jlOrting (the amount of crime reported in the year after the 
change had been made) was due to the change in reporting methods. Under thilS 
assumption the percentage increase between 1960 and 1965 both for Index crimes 
aga~n5t lhe person and Index crimes against prope'i'ty would llave been less. 

8, The figure would be higher if cities, such as Philadelphia, whose change in 
reporting sYlltcms occurred earlier, were included. 
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file 13, where citizen complaints 110t forwarded to the cen
tral statistical office were filed for the purpose of answer
ing insurance inquiries. The President's Commission on 
Crime in the District of Columbia recently criticized 
Washington's failure to record all offenses reported to the 
police.88 It is not clear how large this group of cities is, 
but disparities between cities of the same size for each 
of the Index offenses are so great that they seem most 
unlikely in the absence of some variation in reporting 
practice. 

The reporting problem arises at least in part from the 
tendency of some cities, noted in 1931 by the Wkker
sham Commission, to "use these reports in order to 
advertise their freedom from crime as compared with 
other municipalities." 89 This tendency has apparently 
not yet been fully overcome. It sometimes arises from po
litical pressure outside the police department and some
times from the desire of the police to appear to be doing 
a good job of keeping the crime rate down. Defective or 
inefficient recording practices may also prevent crimes 
reported by citizens from becoming a part of the record. 

The Commission believes that each city administra
tion and each agency of justice has a duty to insure that 
its citizens are being informed of the full rate of reported 
crime in the community. Not to do so means that the 
comrtlUnity is being misled and that it has no benchmark 
to measure the effectiveness of its prevention and control 
program. It may also mean that the community is un
aware of an increasing problem. In the case of large 
cities, not to report crime accurately also penalizes those 
administration and police departments that are honest 
with the citizens by causing them to suffer unjust 
comparisons with other cities. 

The Commission in its General Report recommended 
that those cities that have not already done so should 
adopt centralized procedures for handling the receipt of 
reports of crime from citizens and institute the staff con
trols necessary to make those procedures effective.oo 

lnsurance. Another factor that probably increasr.s the 
amount 'Of reporting for some crimes is the sizable increase 
in insurance coverage against theft. It is difficult to 
evaluate this factor. However, because many persons 
believe that they must report a criminal event to the 
police in order to collect insurance, more reporting seems 
likely.01 Although not the only factor involved, one in
dication that this may be the case is the high rate of 
reporting for auto theft noted by the NORC survey. In
surance is usually involved in auto theft.°2 

Classification. One problem in comparing crime from 
place to place and time to time is in insuring that a given 
criminal act is always counted by the same name. Some 
classification problems are simple errors. At common 
law burglary applied only to homes. In most States this 
has now been expanded to include business establish
ments. In some other States it also includes other en
closures such as ships, airplanes and in a few States locked 
cars. DCR reporting rules clearly exclude such things 

8B "DwC. Crime Commission Report,tI p. 21. 
89 uWickersham Statistics Report,H p. 13. 
M St. Louis provides an example of n city with controls over the quality of Its 

police reporting. "To nssurc, jnsofar as possible t that reports are being made of 
aU crime, when and where it happens, the Board of Police Commissioners is 
utilizing the services of the St. Louis Government'!l Research Institute to conduct 
periodic audits of reports submitted by the police. 'I'hese audits, made by a 
sampling technique, are designed to deterJninc not only whether police officers who 
have responded to caBs from citizens for police service are reporting crimes against 
the citizens' person or property, but also whether the officers Are properly reporting 
these crimes." (UCrime in a Cbenging City: St. Louis MetropoJitlin Police 1959 
Annual Report," p. 13.) 

01 See, e.g., Bureau of Criminal StatisticfJ, "Crime & Delinquency in California .. 
1965" (Sacramento ~ Bureau of Criminal Statistics), p. 15. Hereinafter rehreed to 

as locked cars and phone booths as subjects for bur
glary.o3 One of the Nation's largest police jurisdictions 
with one of the most capable police statistical sections has 
nevertheless regularly reported phone booth thefts in all 
recent years as burglaries, including more than 900 in 
1965. If these thefts involved less than $50 they would 
otherwise have been. reported as petty larceny and would 
not have been included in the overall Index rate of crimes 
against property for that city. 

Other classific<!.tion problems with burglary are more 
complicated. At common law a breaking into the struc
ture was required. In many States, however, burglary 
has been extended to include unlawful entry of any kind. 
And in a few States any entry whether unlawful or not is 
legally classified as burglary if it is made with the intent 
to commit a crime. UCR repc~...ing rules require that 
there be at least some foim of illegal entry.04 Shoplifting 
is consequently supposed to be excluded regardless of 
whether it constitutes burglary under local law or not. 
Obviously there is still some lack of comparability between 
States which require breaking and those which cio not. 

Aggravated assault is another offense which offers 
classification problems, primarily in distinguishing be
tween serious and simple assault. Revision of the classi
fication rules in the District of Columbia, for example, 
resulted in a drop from 4,550 aggravated assaults in 1955 
to 2,824 in 1956, a decline of about 40 percent.os The 
California Bureau of Criminal Statistics in 1959 indicated 
similar problems, finding a "wide variation in classifica
tion practices" resulting in "specific types of activity being 
classified in one jurisdiction as a simple assault and in 
another jurisdiction as an aggravated or felonious 
assault." 00 Concerned with this problem, the UCR con
ducted a special survey in 1960 to ascertain the uniformity 
of reporting 01 and has since developed more clearcut 
reporting rules. In some jurisdictions it is apparently 
the practice to charge assailants with assault and battery 
or some similar minor charge, even though an icepick, 
knife or other weapon was used in the assault.o8 These 
jurisdictions are now required to report such offenses 
as aggravated assault regardless of whether the offender 
when arrested is charged with less serious crime or not. 
The new rules should result in more uniform reporting 
although it is obviously impossible to eliminate problems 
emirely for an offense where the classification often de
peJ;lds on the degree of injury. That all the problems 
with this offense have not yet been solved is indicated 
by the fact that in 1965 the DCR found it necessary to 
revise the estimate of aggravated assaults it had published 
in 1964 downward by 8,797 offenses, changing the rate 
per 100,000 persons by the difference between 101.8 and 
96.6 and det:reasing the percentage increase in rates re
ported from 1963 to 1964 from 10.3 to 4.7 percent.DO 

Similar classification problems present themselves with 
regard to almost every crime. Forcible rape, under the 
UCR reporting rules as revised in 1958, is limited to cases 
of forcible attack and no longer includes cases of carnal 
knowledge without force involving females under the age 
of consent. A survey by the District of Columbia Crime 

as HCrime in California." 
02 Information supplied by industry sources. 
."" "UCR Handbook," pp. 26-29. 
M Ibid. The originai ru1ed also appear to have requircd illegal cntry, but the 

detailed schedule, for individual States, such as California, failed to mak" this clear. 
See Internatio~al Association of Chiefs of Police, "Uniform Crime Reporting,n 
supra note 27, pp. 203--206. 

o~ "D.C. ( ... rime Commission Report,U p. 67. 
00 "Crirv,e in California, 1959," p. 27. 
01 "UC~{, 196O,tt pp. 5-12 .. 
tiS "UtR Handbook,lI pp. 21-26. 
lI\) Compare "UCR, 1965/' pp. aI, 53, with "UCR~ ]964," p. 49, The method of 

;., .. Il!ion is discussed in note 86, supra. 



Commission, however, indicated that nearly one-half of 
the cases reported as carnal knowledge had in fact been 
cases of fordhle attack. loo 

Rape is also a good illustration of another classification 
problem, that of determining wh~ther an offense has oc
curred at all. When a crime is reported the first step 
in police investigation is to determine whether a crime 
was committed. In the case of crimes sucll as forcible 
rape where the offense often results from a prior asso
ciation, it is sometimes difficult to tell whether there was 
an offense or not. In the case of forcible rape some police 
departments regularly conclude that as many as 50 percent 
of the complaints received were not offenses. "Unfound
ing" rates for other crimes are generally lower, about 10 
percent for auto theft and less than 1 percent for other 
Index offenses. Even when the police investigation indi
cates that a crime has been committed, court disposition 
sometimes later indicates that there was no offense. 

The overall effect of the classification problem is diffi
cult to assess. For most offenses it is probably not great 
and to some extent merely involves increasing the inci
dence of one offense and decreasing that of ano'mer. Al
most all charges involve offenses of different degrees of 
seriousness, however, and consequently to some degree 
cause the crime problem to look better or worse than it 
really is. 

In the case of a few offenses, classification changes 
over the history of the UCR have probably tended to 
increase the rates of reported crime somewhat, although 
it is difficult to tell how much. Aggravated assault is 
probably one of these crimes. 

FACTORS INDICATING AN INCREASE IN CRIME 

Many factors affect crime trends but they are not al
ways easy to isolate. Murder is a seasonal offense. Rates 
are generally higher in the summer, except for December, 
which is often the highest month and almost always 5 to 
20 percent above the yearly average.10l In December 
1963, following the assassination of President Kennedy, 
murders were below the yearly average by 4 percent, one 
of the few years in the history of the UCR that this oc
curred.l02 Since 1950 the pace of auto thefts has increased 
faster than but in the same direction as car registrations.lo3 
During World War II, however, when there was ration
ing and a shortage of cars, rates for auto theft rose 
sharply. And in 1946 when cars came back in produc
tion and most other crimes were increasing, auto thefts 
fell off rapidly.lo<! 

The introduction to the UCR provides a checklist of 
some of the many factors that must be taken into ac
count in interpreting changes in crime rates and in the 
amount and type of crime that occurs from place to place: 

"Density and size of the community population and the 
metropolitan area of which it is a part. 

Composition of the population with reference particu
larly to age, sex, and race. 

Economic status and mores of the population. 
Relative stability of population, including commuters, 

seasonal, and other transient types. 

100 "D.C. Crime Commission Report," p. 49. 
101 The UCR regularly publishes charts indicating the national monthly percent 

tleviations from the Bnnua] average by each or eight types of crlme, e.g. "UCH, 
1965," p. 12. 

10:: "UCR, 1963, fI p. 6. 
103 Figures supplied by the Am(,,~lcan Automobile Associatior .• January 1967. See 

also "UCR.'· for the relevant years. 
lot "UCR," Janullry 1947, p. 83. 
1f.G uUCR t 1965," p. vii. 
100 Estimates for totK! national population, based on unpuhliehetl data, Federal 

Burez.u of Investigation, Uniform CriDU~ Reports Section. 
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Climate, including seasonal weather conditions. 
Educational, recreational, and religious characteristics. 
Effective strength of the police force. 
Standards governing appointments to the police force. 
Policies of the prosecuting oflicials and the courts. 
Attitude of the public toward law enforcement prob-

lem:;. 
The administrative and investigative efficiency of the 

local law enforcement agency." 105 

A number of these factors have been changing in ways 
that would lead one to expect increases in the amounts of 
certain kinds 'Of crime. 

Changing Age Composition. One of the most signifi
cant factors affecting crime rates is the age composition of 
the population. In 1965 more than 44 percent of all 
persons arrested for forcible rape, m'Ore than 39 percent 
for robbery, and more than 26 percent for willful homi
cide and aggravated assault were in the 18- to 24-year-old 
age group. For property crimes the highest percentages 
are found in the under 18 group-nearly 50 percent of 
all those arrested for burglary and larceny and more 
than 60 percent for auto theft.10G 

For most of these offenses the rate of offense per indi
vidual in these age groups is many times that in older 
groups. Of course the differences are based on arrest 
figures, and the national figures on offenses cleared by 
arrest show that 75 to 80 percent of burglaries, larcenies, 
and al,lto thefts are unsolved.107 It is possible that older 
persons comhlitting offenses against property are more 
successful at evading arrest, so that the age figures for 
arrests give a somewhat biased picture.lOB 

Because of the unusual birth rate in the postwar years, 
the youthful high-risk group-those in their teens and 
early twenties-has been increasing much faster than 
other groups in the population. Beginning in 1961 nearly 
1 million more youths have reached the ages of maximum 
risk each year than did so in the prior year.10D Thus the 
volume of crime and the overall crime rate could be ex
pected to grow whether the rate for any given age 
increased 'Or not. 

Commission studies based on 1960 arrest rates indicate 
that between 1960 and 1965 about 40 to 50 percent of the 
total increase in the arrests reported by UCR could have 
been expected as the result of increases in population and 
changes in the age composition of the population,1lo 

Urbanization. Rates for most crimes are highest in 
the big cities. Twenty-six core cities of more than 500,000 
people, with less than 18 percent of the total population, 
account for more than half of all reported Index crimes 
against the person and more than 30 percent of all 
reported Index property crimes. One of every three 
robberies and nearly one of every five rapes occurs in 
cities of more than 1 million. The average rate for every 
Inde..x crime except burglary, as table 8 shows, is at least 
twice as great-and often m'Ore-in these cities as in the 
suburbs nr rural areas. With a few exceptions, average 

1111 uUCR, 1965," p. 97. 
:{08 Dosed on clearances in 1964, for cxomplc. persoDs umler ]8 years of age were 

estimated to have committed 37 percent of the Index crimes; yet the same DGD 
group represented 48 percent of the arrcsts for the DOven major crime categories 
("UCR, 1964," pp. 22-23). 

100 For example, in 1961 there were 2,754,000 IS.y .... old. and in 1962 the number 
rose to 3,723,000. See U.S. Bureau of tho Ceosus, "Current Populatlon Reports: 
E.timates 01 tho Populat!on 01 the United Stat •• , by Age, Color, Ilnd Sex: July 1, 
196Q-!96S" (Seriea P. 25, No. 321, Washington: U.S. Dureau 01 tho Cenaua). 

uo See appendix 0, "The Prediction of Crl .. e from Demographic Variables: A 
Methodological Note." Other calculaUons were nlso made by the Task Force. 
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Table B.-Offenses Known by City Size, 1965 
(RallIS pet 100.000 pOJlulGt\onj 

Will· Fore· Aggra· Larceny Molor 
Group ful Ible Rob· vated Bur· $50 and vehicle 

homl· rape bery assault glary over Iheft 
clde 

------------
Cities over 1 million ••••••• , 10 26 221 246 930 734 586 
500.000 to 1 million ••••••••• 10 20 165 182 1.009 555 640 
2S0.000 to 500.000 •••••••••• 7 15 122 142 l,g~~ 550 468 
lOOlOO to 250

d
OOO •••••••• , 6 11 73 151 556 353 

50, 00 to 100
d 

00 ••••••••••• 4 8 49 85 675 492 297 
25,000 to 50, 00 •••••••••••• 3 6 33 71 562 443 212 
10,000 to 25

b
OOO •••••••••••• 2 6 19 57 462 309 141 

Under 10,00 ••••••••••••• , 2 5 12 62 369 236 99 
RuraL .•••• , •••••• , ••••••. 4 9 10 58 308 176 51 
Suburban area •.••••••••••• 3 10 28 66 545 359 160 
All places ••••••••••••••••• 5 12 61 107 605 420 251 

SOURCE: "UCR," 1965,'I)lble 1, p. 51 and table 6, p. 94. 

rates increase progressively as the size of the city becomes 
larger. 

Suburban rates are closest to those of the smaller cities 
except for forcible rape where suburban ratIOs are higher. 
Suburban rates appear to be going up as business and 
industry increase-shopping centers are most frequently 
blamed by local police officials for rises in suburban crime. 

Although rural rates are lower generally than those 
for cities, the differences have always been much greater 
for property crimes than for crimes against the person. 
Until the last few years rural rates for murder were close 
to those of the big cities, and rural rates for murder and 
rape still exceed those for small towns.111 

The country has for many years seen a steady increase 
in its urban population and a decline in the proportion 
of the population living in rural areas and smaller towns. 
Since 1930 the rural popUlation has increased by less than 
2 percent while the city population has increased by more 
than 50 percent.112 The increase in the cities and their 
suburbs since 1960 alone has been about 10 percent. t13 

Because of the higher crime rates in and around the 
larger cities, this trend toward urbanization has a con
siderable effect on the national rate for most Index crimes. 
Commission studies show that if metropolitan, small city, 
and rural crime rates for 1960 had remained constant 
through 1965, the increase that could have been expected 
due to urbanization would have been about 7 to 8 percent 
of the increase reported by the UCR.1l4 

It would obviously tell us a great deal about the trend 
of crime if we could analyze all together the changes that 
have been taking place in urbanization, age composition 

111 Sce Andrew F. Henry and James F. Short, Jr., "Suicide nnd Homicide" 
(Glencoe, III.: The Free Pres •• 1954). pp. 9()-9J.; EdwIn H. Sutherland "Principles 
of CrimInology" (3d rev. cd., Chicago: J. p. Lippincott, 1939), p. 135' and 
M.arshaU U. Cli?ord, "Sociology of DevIant Behllviorlt (rev. cd., New York: 'Holt, 
Rinehart und Winston, 1963), Pl" 78-80. 

11:! U.S. BUr?8U o! the Census, "U.S. Census of Population, 1960: Characteristics 
of the Populntton, Number of Inhabitants" (Washington: U.S. Government PrInting 
Office). vol. 1, part A, 

1131bIJ. 
1~. The rollowlng table HIlistratea the method used for estimating the percent 

of lDcrCQ8C in reported rates for Index crlmes due to urbanization between 1960 and 
1965. (The placo·specific fa.tcs and numb~r of observed offenses are from "UCR 
1960," p. 33, and "UCR, 1965," p. 51.) , 

1960 pop' 
1960 place 

Place 
specifiC 1965 parr' 1965 

ulatlon In rates per ulatlon n expected 
millions 100,000 millions offenses' 

persons 
--------------------
SMSA's ____ .......... 113,861 1327.9 129,796 1,723,561 
other clUes ......... __ 23.629 728.8 24,338 177,375 
Rural ................ 41,832 423.2 39,684 167.943 

-'-1----Total .... ______ • 179.323 __ ..... __ • 193,818 2,068,879 
Overall rate. __ .... ____ __ ...... __ 1037.9 .......... 1067.4 
Increase over 1960 ..... ......... - .. _- .. __ .... _- .... -- .. - .. __ .. 29.5 

Peret'ni of Increase due to changing urbanization=29.51396.4=7.4. 
'(Raies/IOO,OOO persons)X1965 population=e~pected offenses. 

1965 
observed 
offenses 

---
2,312.351 

242,345 
225.319 ---

2,780.015 
1434.3 
396.4 

of the population, number of slum dwellers, and other 
factors such as sex, race, and level of income. The 
Commission has spent a considerable amount of time 
trying to make this kind of analysis. However, it was 
unable to analyze satisfactorily more than one or two 
factors in conjunction with each other on the basis of 
present infonnation. As more factors were brought into 
the analysis the results differed in some instances substan
tially from those obtained when only one factor was 
analyzed. It also seemed clear that as the number of 
factors was increased, a more accurate picture of the effect 
of changing conditions on the rate of crime emerged.ll5 

On the basis of its study, the Commission estimates 
that the total expected increase in crime from 1960 to 
1965 froI? these kinds of changes would be at least half, 
and pOSSibly a great deal more, of the total increase in 
crime rates actually observed. The Commission's study 
~learly ix:dicates the need for fulier reporting of arrest 
mformation and for the development (\f more compati
bility between police statistics and infonnation collected 
by other statistical agencies. The FBI has already made 
substantial progress in this direction in recent years but 
further steps are still needed.1l0 

Some Unexplained Variations. Some crimes are not 
so heavily concentrated in the urban areas as the Index 
offenses. Vandalism, liquor law violations, driving while 
intoxicated, forgery and counterfeiting, and embezzle
ment and fraud are much more evenly spread over cities 
of all sizes and rural areas. Narcotics violations gam
bling, drunkenness, vagrancy, and disorderly c~nduct 
generally follow the same pattern as Index offenses.l17 

The explanations that have been offered for urban 
areas having higher rates of crime than rural areas have 
usually centered around the larger number of criminal 
opportunities available, a greater likelihood of association 
with those who are already criminals, a more impersonal 
life that offe~s. greater freed~m and, in many cases, the 
harsher conditions of slum lIfe 118-often in sharp and 
visible contrast to the afHuence of nearby arp.as. That 
t~ese factors op.erate dif!erently with regard to crimes of 
VIOlence and cnmes agamst property, and with regard to 
more serious offenses, suggests tllat the relationship be
tween the rate of crime and the degree of urbanization 
is a very complicated one. 

This seems to be borne out by the disparities in rates 
between cities of the same size. While average rates 

,,. Sec appendix D, "The Pre(liction of CrIme from Demographic Variables: A 
Methodologjeol Note ... 

110 5eo "UCR, 1958, tt Special Issue, pp. 29-40. . 
111 "UCR. 1965." table 18. pp. 108-109. 
118 See appendh. A, Judith A. Wilks, "Ecological Correlates of Crime and Delin. 

qlcncy." 



clearly vary by categories of population, the rates of in
dividual cities seem much more helter-skelter. Of the 
56 cities in the country with more than 250,000 in popu
lation, only one, Los Angeles, of the 1 Q cities with the 
highest rates for all Iridex offenses is a city of over 1 mil
lion. Newark, the city with the highest rate for all Index 
offenses, is in the 250,000-500,000 category, as are 4 
others. 'Phi!adelphia ranks 51st and New York, before 
its change in reporting, ranked 28th.119 

The patterns vary markedly from offense to offense 
even within the broad categories of crimes against the 
person and crimes against property. Los Angeles is 1st 
for rape and 4th for aggravated assault but 20th for 
murder, with a murder rate less than half that of St. 
Louis. Chicago has the highest rate for robbery but a 
relatively low rate for burglary. New York is 5th in lar
cenies $50 and over, but 54th for larcenies under $50. 
The risk of auto theft is about 50 percent greater in Boston 
than anywhere else in the country, but in Boston the 
likelihood of other kinds of theft is about the average for 
cities over 250,000. Table 9 shows the robbery rates 
for the country's 14 largest cities. 

Table 9.-Robbery Rates in 1965"':"'14 Largest Cities 
in Order of Size 

(Per 100,000 populatlon( 
New York _____________________ • ___ 114 Cleveland __________________________ 213 
Chlcago _________________________ ._ 421 
los Angeles ________________________ 293 
Phlladelphla _______________________ 140 
DetroIL ___________________________ 335 

Washlngton ________________________ 359 
SI. louls __________________________ 327 
Mllwaukee____________ _____________ 28 
San Franclsco ______________________ 278 Baltlmore __________________________ 229 Boston ____________________________ 168 

Houston ___________________________ 135 Dallas________ _____ ________________ 79 

SOURCE: FBI, Uniform Crime Reports Section, unpublished data. 

Not very much study has been devoted to this kind of 
difference and the Commission was able to do little more 
than survey the literature already in existence. Some of 
the difference, perhaps a great deal, seems clearly attrib
utable to differences in reporting. Disparities as great as 
17 to 1 between Newark and Jersey City, or 10 to 1 be
tween St. Louis and Milkaukee, for certain offenses 
seem most unlikely in the absence of some reporting vari
ation.120 There are significant differences, however, 
among cities in such factors as age, sex, race, and other 
population characteristics, economic status, character of 
industry, climate, and the like, and it seems clear that 
there are real and substantial differences in the true 
amounts of crime.121 

The few studies that have been done in this area have 
failed altogether to account for the differences in offense 
rates in terms of characteristics such as these. These 
studies suggest that whatever factors are operating affect 
personal and property crimes differently, and substantially 
refute the idea that crime rate variations can be ac
counted for by any single factor such as urbanization, in
dustrialization, or standard of living. These studies take 
us very little farther, however, than the differences in the 
rates themselves. .Even when they offer some explana
tion of the differences between cities, the explarLations 

no The 1965 rates for Index crimes for cities over 250,000 in population nre in 
appendix F. 

120 For 4 dis('u5sion of some or these kinds of disparities, see Ronald H. Beattie, • 
supra nolo 76 at pp. 49-54. 

121 See Karl Schuessler, "Components of Variation in City Crime Rates," SocIal 
Problems, 9: 314-323, spring 1962; nnd Karl Schuessler and Gerald Slatin, "Sources 
of Variation in United States City Crime, 1950 and 1960," Journal of Research in 
Crime and Delinquency, 1: 127-148, July 1964. Also 8CO "How One City Keep. 
Its Streets Sale," U.S. News nnd World Report, September 28, 1964, pp. 68-7). for 
an example of the various factors cited for the low incidence of crime in Milwaukee; 
am~ng th~!le arc efficient pollce, "alert newspapers, Good schools, hard-working 
laclal servIces. lin abacnt:e of tenement-type alums. 11 comprehensive 8ystem of parks 
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they offer are not able to account for the variations within 
the cities themselves.122 

Given the large, often gigantic, differences in rates be
tween cities, the Commission has been struck that so little 
has been done to learn tlle causes of these variations. 
If only a little were known as to why the robbery rate was 
12 times as high in Chicago as in San Jose, it would be 
much easier to figure out what to do about robbery in 
Chicago. While no simple answers can be expected, the 
Commission strongly believes that further exploration of 
these differences could make an important contribution 
to the prevention and control of crime. 

Increased Affluence. Another change that may result 
in more crime is increasing affluence. There are more 
goods around to be stolen. National wealth and all 
categories of merchandise have increased in terms of 
constant dollars more than fourfold since 1940 123_sig_ 
nificantly more than the population or the rate of reported 
theft. 

Increased affluence may also have meant that property 
is now protected less well than formerly. More than 40 
percent of all auto thefts invoJve cars with the keys in~ 
side or the switch left open.124 A substantia!! percentage 
of residential burglaries occur in unlocked houses.125 
Bicycles, whose theft constitutes 15 percent of all reported 
larcenies, are frequently left lying around. Larceny of 
goods and accessories from ~rs accounts for another 40 
percent of all reported larceny.126 

Some inj::reased business theft seems directly due to less 
protection. The recent rise in bank robbery seems due in 
large part to the development of small, poorly protected 
branch banks in the suburbs. 

In retail establishments, managers choose to tolerate a 
high percentage of shoplifting rather than pay for addi
tional cIerks.127 Discount stores, t'Or example, experience 
an inventory loss rate almost double iliat of the conven
tional department store. Studies indicate that there is 
in general more public tolerance for theft of property and 
goods from large organizations than from small ones, 
from big corporations or utilities than from small neigh
borhood establishments. Restraints on conduct that 
were effective in a more personal rural society do not 
seem a~ effective in an impersonal society of large or
ganizations. 

Inflation has also had an impact on some property 
crimes. Larceny, for example, is any stealing that ,:loes 
not involve force or fraud. The test of the seriousne~s of 
larceny is the value of the property stolen. The dividing 
line between "grand" and "petty" larceny for national, 
reporting purposes is $50. Larceny of $50 and over is the 
Index offense that has increased the most over ilie history 
of the VCR, more than 550 percent since 1933. Because 
the purchasing power of the dollar today is only 40 per
cent of what it was in '1933,128 many thefts that. would 
have been under $50 then are over $50 now. UCR fig
ures on the value of property stolen, for example, indicate 
that the average value of a larceny bas risen from $26 in 
1940 to $84 in 1965.129 

and playgrounds:' and n tradition of citb.en C'ooperation with law f:nforcement 
agencies. 

12:1 Sec appendix A, Judith A. Wilks, supra note 118. 
12:1 U.S. Bureau of the Census, "Statistical Ah!:!-trnct of the United States: 1966" 

(87th cd., Wnshington: U.S. Government Printing Office, 1966), tabIo 490, p. 316. 
1:H "UCR. 1963, It p. 23. 
1~~ "UCR, 1963." p. 17. ' 
l!'" "UCR, 1965," table 14, p. 105. 
1!r. See generally chapter 3, "The Economic lml'nct of Crime,1t p:nticularly at 

notes 64-67 .. 
l!!11 U.S. Bureau Qr Labor Statistics, Consumer Price Index. 
, ... "UCR," January 1941, p. 197; and "UCR, 1965," table 14, p. 105. 
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OHANGES IN THE DISTRIBUTION OF CRIME-A 30-YEAR 

HISTORY 

Because of the problems of reporting discussed earlier, 
any discussion of change in the distribution of crime is 
hazardous, particularly over long periods of time. While 
the impact of reporting changes on national trends can 
be corrected to some extent,13D there is no way to correct 
their distorting effect on the crime pattern of the Nation 
because they occur in different places at different times. 
The Tp.sk Force hns nevertheless attempted to discover 
the main outlines of change, for it is only through identi
fication of such changes that the causes of. change can 
be understood and used in the development of sound pre
vention and control programs for the future. 

Wh:le there have been many changes in the pattern 
of crime throughout the country over the past 30 years, 
the most important changes are those involving (1) the 
decline of the South as a region of very high crime rela
tive to the rest of the Nation, (2) the evolution of the 
West as the region of highest crime for both persons 
and property, and (3) the increase in reported cl';me in 
the larger cities. 

Changes b" Region and State 

Sharp regional differences in crime have been reported 
in many countries of the world since man first began to 
study crime.l3l They have been apparent in the United 
States throughout its history. The frontier was from its 
earliest days noted for ·its lawlessness and Appalachia for 
the feuds of the Hatfields and tht: McCoys. Organized 
crime, while a national problem, is heavily concentrated 
in the cities of the East and Northeast.132 What regional 
patterns of crime there are, why they exist, and how they 
are changing are important parts of the national picture 
of crime. 

Table 10 shows the regional pattern for Index crimes 
for 1965. Reported rates are lowest in New England for 
crimes against the person and in the East South Central 
States of Alabama, Mississippi, Tennessee, and Kentucky 
for Index property crimes. Overall rates for Index 
crimes against both persons and property are highest on 

Table 10.-lndex Crime Rates by Region and by 
Offense, 1965 

[Rates per 100,000 population) 
-

Crimes against the person 
Total 

Murder Forcible Robbery Aggravated 
against 
parson 

rape assault 
-------------

United States ••••••••••••••• 5.1 ll.6 61. 4 106.6 184.7 
New England •••••••••••••••• 2.1 5.0 26.6 43.6 n.3 
Middle Atlanlic •••••••••••••• 4.0 9.6 57.1 97.4 168.1 
East Nort~ CentraL. ••••••••• 4.0 12.9 90.4 93.7 201.0 
Wesl North CentraL ........ 3.1 9.3 43.7 61.0 117.1 
South Atlantic ............... 8.4 11.5 56.3 165.8 242.0 
East South Cantral ........... 8.4 9.1 28.1 108.0 153.6 
West South Central.. •••••••• 7.0 10.9 41.3 123,9 183.1 
Mountain ••••••••••••••••••• 3.9 13.2 42.6 84.0 143.7 
Paclfic. __ •••••••••••••••••• 4.3 18.5 94.4 122.9 240.1 

,-_. ----
Crimes against property 

Total. 

Motor 
against 

Burglary Larceny ~50 and over vehicle 
property 

theft 
--- ------

United Stat8s ............... 605.3 393.3 251. a 1,249.6 
New England ... _ ............ 520.2 303.8 354.0 1,178.0 
Middle Atlantic .............. 514.6 419.9 264.8 1,199.3 
East North CentraL ••••••••• 529.3 336.3 272.8 1,138.4 
West North Central. ......... 509.5 299.1 176.4 985.0 
South Atlantic ••••••••••••••• 580,1 365.1 194.0 1,147.2 
East South CentraL ......... 445.0 270.9 130.6 846.5 
West South Central .......... 571.4 324.2 178.5 1,074.1 
Mountain ••••••••••••••••••• 642.5 507.5 235.91 1,385.9 
Pacific ••••••••••••••••••••• 1,078.9 658.6 388.3 2,125.8 

SOURCE: "UCR, 1965," pp. 52-55. 

the Pacific coast. Rates for robbery, forcible rape and 
for each individual Index property offense are also highest 
in the Pacific region. Robbery is also high in the North 
Central States centered around Illinois and murder and 
aggravated assault is highest in the South Atlantic States. 

Analysis by region of the NORC survey of victimiza
tion, which includes both reported and unreported 
crime, confirms the existence of sharp regional differences 
for rates of crime. 

For crimes such as forcible rape, burglary, and larceny 
over $50, the regional patterns found by the survey, as 
indicated by table 11, are about the same as these re
ported in the police statistics even though the survey 

Table 11.-UCR and NORC Survey Index Crime Rates Compared, by Regio'l, 1965 

[Rates per 100,000 populationl 

Crimes I 
Northeast North Central South 

NORC UCR NORC UCR NORC 

-' 
Willful homicide ............................................... . 0 3.6 0 3.7 10 

25 8.5 42 11.8 48 
139 49.9 85 76.6 48 
164 84.7 233 84.1 113 
746 515.9 987 523.5 866 
480 392.6 594 325.4 596 
278 285.8 170 244.5 96 

Forcible rape ................................................... . 
Robbery I ..................................................... . 
Aggravated assault. ............................................ . 
Burglary I ..................................................... . 
Larceny ($50 and Dver)I ........................................ . 
Motor vehicle theft' ............................................ . 

I 

:1 
328 146.7 360 176.2 279 

1,504 1,194.3 1,751 1,093.4 1,558 
Against tha person ....................................... . 
Against property ......................................... . 

I NORC figures are for individuals only; UCR figures are not adjusted and reflect all offenses known to the police, not just those for individuals. 
Source: "liCR. 1965," pp. 52-53; NORC survey, p.21. 

UCR 

8.0 
10.8 
45.6 

140.6 
552.4 
332.4 
175.7 

205.0 
1,060.5 

West 

NORC I __ ~~ __ 
o 4. 2 

2 
9 
5 
5 
2 
5 

57 
133 
361 

1,~~~ 
380 

551 
2,583 

17. 
81. 

ll3. 
1,078. 

622. 
351. 

216. 
2,052. 

8 
2 

---~-.-

130 Supra note 86. l3:l Prc!lidr-nt's Commission on Law Enforcement and Administration of Justice. 
131 See, for example, Walter C. Recklcss, "The Crime Problem" (New York: 

Appleton.Century Crofts, Inc., 1961) I pp .. 49-72; Terrence Morris, "The Crim· 
inal Area" (London: Routledge & Kegan Paul. 1957), pp, 37·64. 

"The Challengo of Crime in n Frre Society" (Washington: U.S. Government 
Printinrr Office, 1967) p. 192. Sec also the CommiQsion'ij "Ta'lk Force Report: 
Organized Crime," p. 7. 
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rates are higher. For robbery and aggravated assault 
however, the patterns are quite different. In the polic~ 
statistics robbery is highest in the Western States, foJ.
lowed by the North Central region. The NORC survey, 
however, found the Northeast region to have the highest 
~ates for !,obbel)'. The more ~ccurate methods of report
lI~g now In use In New York CIty should narrow this sharp 
~Is~repancy ?etween the survey results and the police sta
tIstIcs but wIll-probably not be enough to eliminate it.183 

Whether this means that there is still more under-report
ing in the Northeast region than elsewhere or whether 
it indicates some defect in the survey method is not clear. 

The differences in the rates for aggravated assault are 
~o:e striking and harder to ~xplain. In the police sta
tIStICS, the rate for the South IS substantially higher than 
that for the West or the North Central region. In the 
NORC victimization survey, however, the rate for the 
South is less than that for either of these regions. NORC 
rates for the regions outside the South show rates of ag
gra~a!ed assault from 2 to 3 times those in the police 
statIstIcs. The South shows much less difference-only 
about 20 percent. 

The, high Southern rates in the police statistics have a 
long hIstOry .. ,!he South als? ~as a long record of high 
rates for homIcIde. The statistIcs for homicide are much 
better and correlate strongly with those for aggravated 
assault.134 When .the NORC ~egional figures are broken 
down by metropohtan center CIty, metropolitan suburban 
and nonmetropolitan, in every region except the South the 
rates arc much higher in the metropolitan center city 
a:eas. In the South, however, the metropolitan center 
CIty rates are less than one-third of the rate for the 
suburbs.lss This may mean that the problems which the 
survey noted in get~ing accurate responses from Negroes 
~ere concentrated In the South.13G It seems highly un
hkel~ th.a~ the r~tes for the, other regions are overstated. :rhe IndIvIdual CIty surveys In selected precincts of Wash
Ington, Boston, and Chicago all found unreported 
amounts of aggravated assault well in excess of those in
dicated by the NORC survey.137 

There are no regional statistics on offenses known to 
the police for non-Index offenses. The NORC results 
shown in table 12, indicate generally higher rates in th~ 
West for every offense. 
~oth th~ ~O~C .victimiz<l;tion survey and the current 

pollce statIstics IndIcate reglOnal distributions of crime 
~omew~at different ~rom those shown by police statisl:ics 
I~ earher. years. Pnor to 1958, State and regional rates 
dId not Include rural areas. Comparisons can conse
quen~ly be mad.e only for city areas through 1957. Rates 
for CIty areas smce 1958 are on a slightly different basis 
but are roughly comparable to the earlier rates.13S 

In the thirties and early forties, cities in the South had 
the highest rates for Index crimes against the person and 
were second only to cities in the Pacific and Mountain 

133 Supra note 84. 
~: ~cO. for example, David 1. Pittman and William Handy, supra note 10. 
130 rd. ~~ ;~7oel: supra note 41, pp. 24-30. 

~~ See Reiss studies, supra note 43, and BSSR survey tmnrn note 42 
b S The 1!CR has published neither rates for cities n~r t'he volume 'of offenses 

y tate SllJC6 19~7. The .v~lume of offenses has been published, however, for 
~tandard Me~ropohtan StatJshcal Areas and for "ath!;!r cities!' Taken toge"ther 
. ese .eate~ones nre the snme as the previous category for cities except for the 
Th~uT:~k 1; the ~taIdtH'd Metropolitan Statistical Arens of urban counties. 

d keD C cu !lted rates for these two categories together by Slate in 
or e.r to ma e cO.mparJsons with years prior to 1958~ Irl doing ~o it was not 
~::s~~~e!~eJn~e t'hnto accolu, nt t.he vnrio,!s. changes in reporting systems which 

100 10 e overa national stlllistIcs. 
a d On~ study of p~tte7n8 of crime in 86 cities in 1940 and 19"16 by Southern 
~o non So.uthe~ paus found t~e Sout~ern citieS' higher both for personal nnd 

!:cJerty Sn.m.~8 In ~heS South. ~ee AustIn L. Porterfield and Rohert H Talbert 

5t"fI
mo ed' L u,ed' eCan In~,::)jal Well.Being in Your State and City" (For-t Worth: 

.... r • ow on 0., .:rKJ ,pp. 39-76. . 
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Table 12.-Regional Differences in Non-Index 
Crimes 

[Rates per 100,000 population] -. 
Crimes Northeast North 

Central 
I South West 

---------
Simple assault. .................... _ ... 265 425 375 570 Larcepy (under $50) ...... ___ .. __ ... _ ... 1,289 1,380 1,356 2,051 
~allclous ."llschle!.. ... ___ .. ____ • ___ .... 1,176 I, I~~ 731 1,310 
C ounterleltlOS or forgery ....... ---...... 38 38 76 onsumer fraud .. __ .... _ ........ _______ 114 85 96 247 
Other fraud (bad checks, swindling, atc.) .. 139 202 298 418 
Sex offenses (Qthar than forcible rape) 126 127 125 228 

Fa~~I.L ~~i~~~. ~~::~~~I~~: .. ~~~:~ ~~~~~ ~ 177 308 231 342 

SOURCE: NORC survey. 

S.t~tes for Index crimes against pr?perty.180 New England 
clties had the lowest rates for CrImes against the person 
and together with cities in the New York, New Jersey 
Pennsylvania (Middle Atlantic) area had the lowest rate~ 
for crime 2.gainst property.140 Cities in the Pacific and 
?,l.ountain States had the highest rates for crimes aaainst 
property while those of the East North Central State~ had 
the second highest rates, for crimes against persons. Hl 

Today both the cities in the West and the Western 
States. as a whole have taken over the highest position 
for CrImes against persons as well as maintaining their 
position for crimes against property. Whi:le rates have 
gone .up slightly in the: South, 'the region no longer has 
the hIghest rate for CrImes agamst persons, and rates in 
the cities for crimes against property have increased less 
than in most other regions. Including both urban and 
rural areas, the greatest percentage increases in crimes 
against the person in the last decade have come in New 
England, but the region has nevertheless continued to 
occupy the lowest position for crimes against the person.l-J2 
Both New England and the Middle Atlantic States have 
moved up in property crimes, and the Northeast States 
as a whole are now second only t.o the WCSt.143 

Since 1935 willful homicide has declined generally 
throughout the Nation except in New England which in
creased slightly.1-I4 R0bbery rates have increased in the 
Pacific and Middle Atlantic States and declined in most 
other place5Yfi Prior to 1958, rates for aggravated as
sault advanced more rapidly in the West than elsewhere 
but for the last few years have gone up at about the same 
pace as the rest of the Nation. Data for forcible mpe are 
available only for the most recent years. Although rates 
are relatively high, they have risen much more slowly in 
the West than elsewhere.146 

Burglary has increased nearly 4 times in the Middle 
Atlantic States since 1935 but by a greater absolute 
amount in the Pacific States. During the same period 
auto theft has declined in the South, the Mountain States 
and the West North Central States. It has increased 
most in the Northeast. The greatest increase since 1958 

!-Co Rates. for burglary nDd larceny increased considerably between 1935 and 19·10 
for the Middle Atlantic. States but the overall rate for Index property crimes 
remained low relative to the rest of tho NatioD~ 

IU Stuart Lottier, "Distribution of Criminal Offenses in Sectional Regions," 
Journal of Criminal Law !lnd Criminology, 29: 329-34<1, September-October 1938, 
found a series of regular gradients for certain Index \!rimcs. Except for willful 
homjddc and aggravated assault, these seem to have been statistical artifacts 
rather than matters of substnncC". See nlso appendix A, Judith A. Wilks. supra 
nato 118, particularly the .section HRegional Differentiations." 

H:J The increase in rates from 1958 to 1965 has been 102.a percent as compared 
with 43.6 percent nationally. 

113 This is partiy due to changes in reporting. 
HI From 1.2 per 100.000 population in 1935 to 2.1 in 1965. 
, .. r. Between 1935 nnd 1965 all regions decreased except the PO-eifie, New England 

and Middle Allantie. 
,.. The 1958-1965 chango in rates was from II.l to 13.2 per 100,000 population 

in the Mountain States and 16.8 to 18.5 in the Pacific 5t.t ••• 
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in auto theft was in the East North Central area (1.10 per
cent) and in New England (105 percent). The Boston 
area was chiefly responsible for the New England increase. 
Auto theft increased less than 10 percent in -the West 
South Central States during this same time. Larceny 
rates prior to 1958 are not comparable with those since. 
Increases since 1958 have been fairly uniform through
out the country. 

The South 

The high rates of crime against the person which pre
vailed in the South in the thirties and forties and which 
are today still higher than those in much of i.he country 
are largely due to particularly high rates for willful homi
cide and aggravated assault. Figure 7 illustrates the 
rates for willful homicide by States for 1965. 

In the earlier days, robbery rates for cities in some parts 
of the South were high also, but the pattern was not nearly 
as uniform as that for willful homicide and aggravated as
sault.147 Table 13 indicates the 1940 city rates for Index 
crimes against the person for a number of Southern and 

Table 13.-Rates for Crimes Against the Person, 
1940 

[Por 100,000 population) 

Willful 
homicide 

Robbery Aggravaled 
assault 

--------1-----1--·--------
82.8 108.9 
51.4 318.2 

Georgia ______ •• _ _____________________ 28.8 
Norlh Carolina________________________ 21. 5 Tennessee _________ ._________________ 25.8 120.8 300.4 

37.3 45.3 
123.1 36.6 6.9 1 ________ --___ _ N~~o~:~~~~-_::::::::::::::: :::::::::: ~: g Vermon!. ______ .. __________________________________ _ 

SOURCE: "UCR. Fourlh Quarterly Bulletin, 1940," p. 175. 

non-Southern States. As the table shows, rates for willful 
homicide and aggravated assault f~r almost every South
ern State were higher than those for the non-Southern 
States.us 

In years prior to 1930 when the UCR began, the rates 
of homicide appear to have been even higher in the South. 
The disparity among regions seems, however, to have 
been about the same because rates were higher elsewhere 
also.149 Rates for some individual cities were extremely 

Figure 7 VARIATION IN WILLFUL HOMICIDE RATES BY STATE, 1965 

N(jlRIH DAKOIA 

Source: "UCR, 1965," pp. 52-55. 

Rates per 100,000 population 

_7.0-11.4~5.0-6.9 ~3.0-4.9t:~2.0-2.9 C]O.5-1.9 

HT The South 119 used in this section is the snmo as that used in tIle UCR. It 
includes three subregions: (1) South Atlantic {Delaware, Maryland, Virginia, 
West Virginiu, North Carolina, South Carolina, Georgia, Florida} I (2) East South 
Central (Kentucky, Tennessee, Alabama, Mississippi) I and (3) West SQuth Centrnl 
(Arkansas, Louisiana, Oklahoma, Texas).. The District of Columbia is also 
included within the South Atlantic region. While Delaware is not historically 
part of the South, its figures do not signi6cantly affect the pattern for the region. 
In 19·iO the robbery rates by region were South Atlantic, 72.0 per 100,000 popula. 
tioDi East South. Central, 85.6; West South Central, 50.9; as compared with 31.6 
in the East North Central region, 78.1 in the Pacific, and 15.5 in N( w Englacd. 
The rates lor some individual Southern States such aB Louisiana (28.9), West 
Virginia (44.4), and Maryland (46.0) were relatively low. 

148 Omitting Delaware, the lowest Southern rnte for wUllui homicide was 8.2 

offenses per 100.000 popUlation in Oklahoma. The Oklahoma rate of 56.5 was 
also lowest for aggravated assault. The highest non-Southern rate" were Missouri, 
a border State, fOT willful homicide with a rate of 6.5 and New Jersey for 
agy:;avatcd assault with a rate of 45.3. 

40 Harrington C. Bready. "Homicide in the United States" (Chapel Hill: 
University of North Carolina Pre88, 1932). chapters 1 and 2, discusses the earlier rates 
and some of the data problems. Chapter 10 contains tables by etUes. The n\-eruge 
rates for 1919-1927 varied from 1.43 in Vermont to 29.55 in Florida (p. 18). 
Figures 2 and 3 (pp. 21, 23) compare rnles by State ahowing distributions very 
similar to those of today. Regional differences are disculS8ed statistically at pp. 
18-25. 



high. Memphis in 1916, for example, reported a homi
cide rate of 90 per 100,000 population.l5O 

The past 30 years, however, have seen significant 
change in the South. While rates for many places have 
increased, the disparity between the region as a whole 
and the rest of the country is no longer nearly as great as 
it was. Rates for willful homicide have declined 
throughout the Nation but most of all in the South. Re
ported rates for aggravated assault have increased some
what in the South but are now closer to those of the rest 
of the country than in 1940.151 It is difficult to tell pre
cisely what the trend for aggravated assau!t is. Reporting 
practices have been changing, both Inside the South and 
out, largely due to increased expectations on the part of 
minority communities for police protection.152 Because 
aggravateCI assault was in earlier times probably even 
more under-reported in the South than elsewhere despite 
the high Southern rates, the disparity may have been 
narrowing faster than the reported statistics suggest. 

Task Force -examination of aggravated assault rates 
for 20 representative Southern cities indicates great vola
tility but fails to show any real pattern as to trend. While 
half of the cities examined have lower rates today than 
in 1940 for aggravated assault, more than half have had 
increases since 1960. Table 14 shows the reported rates 
for some of the cities studied.153 • 

All but two of these same cities showed drops in the 
murder rate. Seven showed a drop in the robbery rate 
and eight a decrease in total Index crimes against the 
person. Rates for forcible rape are not available for the 
entire period but since 1958 have increased throughout 
the region.154 There is some evidence that this too is at 
least in part due to g.!'eater expectations on the part of 
minority groups for police protection. 

Race has frequently been offered as a simple explana
tion of the high Southern mtes of personal violence. Nu
merous studies, however, have shown this to be far too 

Table 14.~Aggravated Assault Rates, 1940-1965, 
Southern Cities 

[Per 100,000 popUlation! 

Atlanta •••••.•••• ______ ' __ •••• ________ • 
Memphis __ • __________ • ____ ••.•• __ ••••• 
Charleston, S.C .•••••••• ______ ••••• ____ • 
Birmingham •• __ •.• ____ • ____ .••• __ •• __ • 
Houston __ •••••• __ •••••• ____ ••••••• '." 
Galveston ......... __ •• __ • __ .. ____ ••••.• 
Charlotte. __ •••.. __ ••••••••••.•••••••.• 
San Antonio. ____ .. ________ • ________ • __ 

1940 

111 
580 
439 
248 
46 

NA 
315 

7 

1950 

195 
50 

107 
129 
39 

412 
419 
83 

1960 

95 
85 

135 
332 
173 
779 
321 
125 

SOURCE: "UCR." Some 1965 city rates are based on 1960 population. 

1965 

171 
80 
99 

227 
218 
881 
317 
201 

1ISO This was almost three times as high a rate as the next highest large city, 
Atlanta, with 31, Bnd wns the highest mte among 31 cities sun-eyed by Frederick 
L. Hoffman, consulting statistician of the Prudential Insurance Company of 
America. See "More Murders thnn Ever," in Literary Digest, 56: 18, January 19, 
1918, based on his work. The thriving nature of crime in the era of 1900-1917 
in Memphis is discusecd in William D~ :Millcr, "Memphis During the Progressive 
Era, 190G-1917" (Memphis. Memphis State University Press, 1957), pp. 87-1G3. 
Brearly, supra note 149, p. 212. indicates that in 1920-1925 Vicksburg had a rnte 
of about 96.8 homicides per 100,000 populaHon. 

llil Counting only urban arens, rates in the Sout}J for willful homicide declined 
by one·third to one-half from 1935 to 1965. WlIile the decline was about the same 
in the Mountain States. it wns only 15 percent in the Enst North Central States 
aDd less e]scw}lere. (Rates increased in New England and the Pacific States.) 
Reported rates for aggrovated assault increased three times or rnore in every region 
outside the South but only 60 percent in the West South Central States, 20 percent 
in the South Atlantic nnd declined in the East S;>uth Central States. 

10. Supra notes 71-72. Austin L. Porterfield and Rohert H. Talbert "Mid. 
Century Crime .in our Culture" (Fort Worth: ?tfunncy Printjng Co., 1954) I 
pp. 46-50, mentlon some of the ways in which Negro crime in the South has 
been treated differently from that or the white. 

15.1 The cities studied but not inc1uded in table 14 were Jacksonville Louisville 
Asheville, Macon, Chattanooga, Dallas, Augusta, Jackson Montgo'mery Ne~ 
Orleans, Knoxville, Miami, and Richmond. ' , 

II),! The rate for the region as a whole has risen from 8.4 in ]958 ("UCR 1959 tI 

pp. 34-36) to 10.8 in 1965 ("UCR, 1965," pp. 52-54). The increase Ilo'; e.rJi~r 
times is even more striking, however. In 1935 the rates for the 3 regions, 

31 

simple an explanation. Study after study over a number 
of years has failed to correlate race with the rate of crime 
against the person for the area.155 In 1940, for example, 
Dallas with a 13 percent Negro population had a 45 per
cent higher rate for willful homicide than did Houston 
with a 20 percent Negro population. While a great deal 
of the violence in the South was committed by Negroes, 
largely against other Negroes, rates of offenses for South
ern whites have also been high compared with those in 
other parts of the country. Table 15 indicates the rate, by 
State, of deaths due to homicide for 1940 and 1960 for 
both races. Because homicide is so largely a crime in 
which both victim and offender belong to the same race, 
this table is a good indicator as to how the rate of offense 
by race varies by region. White rates in Southern States 
such as Alabama and Georgia are 3 to 4 times higher than 
those in Northern States such as Massachusetts and New 
York. 

These high Southern rates were at least in part due to 
a tradition of resort to violence as a means of settling fam
ily arguments and personal disputes that had been carried 
over from frontier days and maintained, especially in 
the lower classes, because of the particular social and eco
nomic history of the region.15G Such traditions have been 
found among the poor and the depressed in many coun
tries, often in particular regions that are isolated.157 

They are found not only in the South but also in the slums 
of the larger cities.15s Such traditions of high violence 
have often been accompanied by very low rates of 
suicide.159 Georgia, for example, where the rate of 
homicide was 20 per 100,000 persons in 1940 had a 
suicide rate of only 9.1 per 100,000 persons, while Ver-

Table 15.-Deaths by Homicide, by Race, 1940 and 
1960 

[Rates per 100,000 of the relevant racial population] 

1940 1960 

White Nonwhite While Nonwhite 
--------_._-- ----------------
Alabama. __ .............. __ .... ______ • 6.9 34.4 4.2 25.3 

~1~~f~;'ppj' :::::.::::::::::::::::::::: 5.6 47.1 4.4 27.3 
5.7 28.5 2.5 15.5 

South Carolina ......... __ ....... ____ • __ 5.0 24.1 4.9 19.5 
Indiana .............. __ •••••.••••••••• 2.2 33.6 1.8 22.6 
Michigan __ .. _ ......... __ • __ •• __ .... __ • 1,9 29.8 1.8 20.3 
Massachusetts •• __ .... __ •• __ ........... 1.4 12.6 1.1 10.4 New York. ____ ... ______ • ________ •• __ .. 2.0 21.0 1.8 18.7 
California ............... __ •••• __ ... __ • 3.9 39.4 3.3 18.3 

Total, United States ••• ______ • __ .. 3.1 34.3 2.5 21.9 

SOURCE: 1940 data from U.s. Bureau of the Census, Vital Statistics-Special Reports. 
"Vital Statistics Rates in the U.S .• 1900-1940," vol. 16. No. 40 J!. 162; 1960 data from U.S. 
Office of Vital Statistics, "Vital Statistics of the U.S., 1960." While above figures IVere only 
available for whites and nonwhites, 95 percent of the nonwhites are Negroes. 

including statutory rape (which in many jurisdictions amounted to about half 
the cascs), were South Atlantic, G.6; East South Centrnl, 4.5; and West South 
Central 5.0. These compare with rates of H.S, 9.1, and ]0.9 ill 1965 excluding 
statutory rape. 

1M See, e.g., Austin L. Porterfield and Robert H. Talbert, supra. note 139, 
pp. 6~t-66, which found a sHght correlation between crime and the Negro popu· 
lation in 19-10 Lut a much stronger negative correlation in 1946. A number of 
studies nrc summarized in Leonard Savitz, I' Crime and the Americnn Negro" (unpub. 
lished manuscript, 1966), chapter 3. See also Paul Bohannon. "African Homicide 
and SuicIde" (Princeton, N.J.: Princeton University Press, 1960). 

]J\6 See, e.g., W. J. Cash, "Th. Mind 01 the South" (New York: Allred A. 
Knopl, 1941), pp. 424-427. Bready, supra note 149, [Ip. 47-56; John Dollard, 
"Caste nnd Class in a Southern Town" (2d cd., New York: Harper & Bros., 
1949), pp. 358-362; W.lter C. Reckless, supra 1I0te 131 at p. 70. 

167 Sec, e.g .• Seymour Lipset, "Political Man" (Garden City. N.Y.: Doubleday, 
1960), chapter 4; Arthur L. Wood, HA Soclo·Structllral Analysis of Murder, 
Suicide and Economic Crime in Ceylon," American Sociological Review, 26: 744-753, 
October~ 1961. See also Marvin E. Wolfgang nnd Franco Ferracuti, "Subculture 
or Violence: Towards llll Integrated Theory in Criminology" (London: Tavistock 
Publications, in prttss). 

158 See Mnrvin E. Wolfgang nnd Franco Ferracuti, snpra note 1S7. 
l:iG The classic study is that of EmjJ~ D. Durkhcim, "Suicide" (Glellcoe, Ill.: 

The Free Press, 1951).. In the United Slatcs there have been a number of such 
studIes including: Andrew F. Henry nod Jamcs F. Short, Jr., "Suicide nnd 
Homicide'" (Glencoe, nl.: The Free Prcss, 1954); and Austin L. Porterfield and 
Robert H. Talbert, supra note 139. 
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mont with a homicide rate of 0.8 had a suicide rate of 
16.7. Increasing suicide rates in the South have reduced 
this difference somewhat.loo 

To an extent the lessening of the disparity between 
Southern rates for homicide and perhaps for other crimes 
as well probably reflects the lessening of other disparities 
between the South and the rest of the country.1Ul Dif
ferences are no longer as great in education, income, 
health services, housing, and other important economic 
and social characteristics in which the South was for
merly depressed to some degree. To some e.xtent too the 
South may have exported its problem. The lessening of 
the disparity in rates for willful homicide is not only due 
to decreases in the Southern rates but to some extent to 
increases in non-Southern rates in some places.l62 There 
is some evidence that migrants from the South, both white 
and Negro, may have contributed to this result.los 

In earlier years the rates of robbery and Index prop
erty crimes in Southern cities were also high in relation to 
other parts of the country except the West. This is no 
longer true. While rising in recent years, robbery rates 
have declined since the thirties and early forties. Except 
for Florida and Maryland, where rates have been in
flated to some extent by recent changes in reporting sys
tems, and the District of Columbia, increases in recent 
years have been less in the South than elsewhere in the 
country.l64 Rates for property crimes have also increased 
more slowly in the South. Even in Florida, where rates 
for property crimes are fifth highest in the Nation and 
highest in the region, the rate of increase has not been 
exceptional,l65 Neither reasons for the relatively high 
rates in the South in the first instance nor reasons for its 
decline relative to the remainder of the country are clear, 
although it seems likely that the general lessening of differ
ences between the region and the country has also been 
important here. 

The West 

Almost from the beginning of national crime statistics, 
the West established itself as the region with the highest 
rates for crimes against property. In 1935, cities in both 
the Pacific States (California, Oregon, Washington) and 
the Mountain States (the belt from Montana and Idaho 
to Arizona and New Mexico) had higher reported rates 
for each of the property crimes than any other region 
except the South where rates in some places were higher 
for burglary and larceny.lo6 Rates for the West as a 
whole were higher than those for the South as a whole. 

100 The 1965 suicide ratc for most Southern Stales is 1 to 2 suicides higher per 
100,000 popUlation than in 1940. Suicide rntes in many Northern States have de. 
clined during this period. A few Southern States, such 8S Florida, have had 
high suicide rates throughout. 

161 See appendix At Judith A. Wilks, supra note 118, particularly the scction, 
t'Synthesis." 

llr. In addition to the New England region as 8 whole, ratcs for willful homicide 
have also increased in a number of citics. 

IG3 See, e.g., ThomD..!l F. Pettigrew and Rosalind B. Spier, "The Ecological 
Structure of Negro Homicide," American IonIan! of Sociology, 67: 621-629, 
May 1962. Sec also '-Crime in a Changing City: St. Louis Police Department, 
1959 Annual Report:' pp. 3-7; National Parole Institutes, "The Violent Offender:' 
publication VII, September 1965, pp. 22-25. lO' Reported rate. increased from 1.958-1965 by 19.9 offense. per 100,000 popula. 
tion in. Florida and 46.8 in Maryland. In Arkansas, however. offenses per 100,000 
populatIon decreased by 9.3 and the largest other increase of 8.6 offenses per 100 000 
population in Virginia was not large by national standards. ' 

165 Burglary rates, for example, increased in the cities from 702.5 in 1935 
to 1045.8 in 1965. Auto theft rates during the same period decreased. 

1f.o The rate for prope~ty crimes for the Pacific region in 1935 was 2004.9 per 
!OO,OOO populntion~ for the Mountoin ::sion, 2027.1. This compared with 1496.4 
In the Ea.t South Central but 2004.5 In the Weat South Central and 1850.8 In the 
South Atlantic. This pattern wos still about the same in 1940. 

Except for a few States such as Arizona, and for rape 
which then included statutory rape where rates were 
generally higher, rates for Index crimes against persons 
were about the same as or lower than the national 
average.10T 

California (then the seventh largest State with about 6 
million people) was already the largest State in the West 
and the largest single factor in the rate of crime reported 
for the cities of the region considered as a whole. For 
most crimes, rates in California cities were among the 
lowest in the West. Nationally they ranked about mid
way among all the States: 30th for murder, 27th for 
robbery, 25th for aggravated assault, 18th for burglary, 
and 20th for larceny (including larceny under $50). 
Rates for rape were 5th and 4th for auto theft. Rates 
for California cities for crimes of violence were about 20 
percent below the national average for all cities, and those 
for crimes against property were about 4:5 percent above 
the national average for all cities. lOS 

By 1965, cities in the West had become the region with 
the country's highest rates, for both crimes against per
sons aT'd crimes against property. The Pacific region had 
the highest rates for forcible rape, burglary, larceny, 
$50 and over, and auto theft. The Mountain region 
occupied second place for burglary, larceny $50 and 
over, Index crimes against property and for forcible 
rape but had relatively low rates for other Index crimes 
against persons and all Index crimes against persons as a 
group.1SO 

The high rates in the Pacific region cities were largely 
attributable to California which with more than 18 million 
people had become the Nation's largest State (making 
up more than 75 percent of the population of Pacific region 
and more than 57 percent of the Pacific and Mountain 
regions taken together),17° For every crime except mur
der it had higher rates than any other State within both 
regions except Nevada or Alaska.171 

Counting both urban and rural areas; California had 
the Nation's highest crime rate for forcible rape, burglary, 
and total Index crimes against property, the second high
est rate in the Nation for robbery and auto theft, the 
fourth highest for Index crimes against persons, and the 
fifth highest rate for aggravated assault. The murder 
rate was 21st. The rate for Index crimes against the 
person was about 50 percent above the national average 
while the rate for Index crimes against property was al
most twice as great.172 

Comparing the 1935 rates for California cities with 
those of 1965 for urbanized areas, including urbanized 

101 Rates Were about the same as in the North Central region but higher thon in 
the Northeast States. 

100 In 1935 tho ratio for Index crimes against persons between California cities 
und all citics was .79 to 1; in 1940 the ratio waft 1.17 to 1. For Index property 
crimes the Iatios arc 1.45 10 1 in 1935 and 1.64 to 1 in 19·W. 

169 The overall l'cgioual rates in 1965 for Index crimes against perso48 for cities 
was 157.3 per 100,000 pO;JUlation us opposed to 256.1 for the Pacific region. For 
property crimes tho Mountain region was 1625.3 as opposed to 2245.4 in the 
Pacific legion. 

110 The total population for the West in 1965 was estimated as 32.2 million; for 
the Pacific region 2'~.5 million. 

1iI Nevada had high~r rates for homieide, larceny S50 and over, and Ruto theft; 
Alaska (t}r homicide, rape, aggrovatcd assault, larceny SSO and over, and auto theft. 

172 The comparisons of rates per 100,000 population were: 
-~-~---.-------.-----....---~ 

California •••••••••.•••••••••••.••.•••••••••.••• 
United Stales •••••••••••••••••••••••••••••••..• 

Against 
persons 

282.1 
184.7 

Against 
property 

2,361.2 
1,249.6 



counties, gives some indication, if not too precisely, of the 
changes in reported rates: 173 

Willful Robbery Aggravated Burglary Auto thert 
homicide assault 
-----------------

m~::::::::::::::::::::: 4.3 54 30 440 411 
4.7 119 147 1235 461 

I I 

The changes over this period, particularly those for 
robbery and aggravated assault, are largely the product 
of sharp increases during World War II and the early 
postwar years, and considerable fluctuation at other times 
rather than any slow, steady increase. 

Since the early fifties when California began to publish 
its own statistics, statistics have been available statewide 
and have becom(l much more accurate.174 These show 
the same high rates of reported crime as the national 
statistics, and a generally rising trend of crime in relation 
to population. Table 16 shows the trend. Since 1955, 
property crimes per 100,000 population have more than. 
~oubled while crimes against persons per 100,000 hav'e 
Increased by over 55 percent. This is about the same as 
~~ .Nation i~ percentage. terms but because of the higher 
lnltial rates IS a larger Increase in terms of the actual 
number of crimes per 100,000 population. 

Crime in California is not simply a phenomenon of one 
part of the State. While rates are generally higher in the 
Los Angeles area than elsewhere, in 1965 eight of the 12 
California standard metropolitan areas rank among the 
15 U.S. metropolitan areas with the highest rates of Index 
property crimes. Los Angeles ranks at or near the top of 
every Index offense except willful homicide.175 

This high rate of crime has been a matter of serious 
concern throughout the State and has been analyzed inN 
tensively by the California Bureau of Criminal Statistics. 
I ts report for 1965 stated: 
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"California police agencies without doubt provide 
the most complete recording and reporting of offenses 
to be found anywhere in the United States. Only in 
California is there a requirement of reporting of all 
data on crimes and arrests to a central State Bureau 
?f ~rim~al Stat.istics. The completeness of report
mg m thIS State IS one of numerous reasons Uniform 
Crime Reports annually show California with one of 
the highest crime rates in the United States . . .. 
Another reason that California data show high mtes 
as compared with other States is to be found in the 
methods of recording burglary and larceny. Bur
glary in California is defined as entering certain struc
tures with intent to commit larceny or any felony. 
The usual definition in most other States limits bur
glary to acts of breaking and entering. Thus, there 
are many nonbreaking offenses such as shoplifting 
that are classified in burglary in California which in 
most other States are classified as petty larceny and 
usually do not appear in the seven offense total." 176 

There is no question but that California does have the 
best State criminal statistics system in the country. Police 
professionalization has also proceeded further in' Cali
fornia than elsewhere, and as discussed earlier this tends 
to produce higher rates of reported crime. Because the 
California statutes are different from those of most States, 
it i~ also true that recording procedures in California for 
some crimes, particularly burglary which is the most fre
quent Index offense, are noticeably broader than those in 
most other States.177 

It is hard to tell, however, what the impact of these 
factors is. If only those burglaries in which there is a 
forcible entry are considered, the margin by which Cali
fornia rates ex.ceed those of other States is reduced by 
more than 200 offens~s per 100,000 population,178 but Cal-

Table 16.-Reported Crimes Against Persons and Property, Trends in California, 1955-1965 
JRates per 100,000 populatioR] 

les~ 1955 1957 1958 1959 1960 1961 1962 I 1963 1964 1965 
-------------1-.-- ___ - _____ -------- -------------
WillriUI Homicide ________________________________ _ 

~~~~~~ ~~~~:::: ::: ::::: ::::::::::: :::::::::: ::: Aggravated assauIL ___________________________ _ 
Burgla r)i - ______ - - ____ • ________________________ : = 
Grand larceney 1 ______________________________ _ 
Auto therL ___________________________________ :: 

Aga!nst persons ___________________________ _ 
Against property __________________________ _ 

3.2 
14.3 
70.3 
87.7 

555.6 
96.0 

229.0 

175.5 
880.6 

3.5 
16.8 
74.9 

100.2 
623.3 
113.0 
283.3 

195.4 
1,019.6 

3.5 
18.4 
81.8 

108.4 
713.7 
125.5 
319.1 

212.1 
1,158.3 

3.7 
1~.4 
85.5 

109.7 
755.0 
125.2 
313.4 

218.3 
1,193.6 

3.4 
18.4 
75.6 

110.0 
706.8 
127.1 
286.9 

207.4 
1,120.8 

3.9 
17.7 
96.3 

119.8 
881.4 
143.9 
322.? 

237.7 
1,348.1 

3.7 
18.1 
90.3 

120.9 
872.9 
141. 6 
316.1 

233.0 
1,330.6 

3.9 
17.1 
91.2 

120.9 
904.2 
145.6 
335.6 

233.1 
1,385.4 

3.7 
17.3 
93.2 

125.4 
970.6 
155.7 
360.5 

239.6 
1,486.8 

4.2 
18.4 

102.8 
136.9 

1,048.3 
172.7 
415.7 

262.3 
1,636.7 

4.8 
19.4 

112.3 
139.1 

l'mJ 
434.8 

275.6 
1,786.3 

I Cahrornta limits the larceny category to ertmas $200 and over; the UCR larceny category since 1958 is ror $50 and over. 
SOURCE: California Bureau of Criminal Statistics, "Crime in Calirornia." 

173 See Dote 138 supra. 
11.a Th? California Bureau of Criminal Stat!stics was established in 1929 pod 

Calilornu\ hegen. to publish annual staUstica in 1952. In 1953 and 1954 it pubiished 
complete. &tatewldc figures but its studies indicated that thesc were not fully 
standardIzed. Con'cctions were made in the 1955 figures. Since then the figures 
have for tho most part heen comparable from year to year although the Bureau 
has Doted specific problems from timo to time. 

1.75 The rates and rankings for the Los Ang:.liea Standard 1\letropoUtnn Statistical 
Area for 1965 ale as follows: 

Offense 

wmrf'l homicide __ ---_ --- -- __ -- -- ---- --_ -- __ ---

k~~~~~ :~~:::::::: :::::: :::::::::: :::::: ::::: 
~ge~~vated assauIL __________________________ _ 
L urj,ary _________________ ----------- -- --------arc,lny $50 and over _________________ . ___ . ___ _ 
Auto thefL __________________________________ _ 

Rate (per 
100,000 

population) 

6.1 
32.9 

189.1 
229.7 

1,564.4 
917.0 
627.4 

Ranking 

51 
1 
2 

IS 
1 
3 
2 

176 HCrime in California," supra note 91, pp. 14-15. 
171 Compare California Penal Code f 459 with Virginia Code § § 18.1-86 IhrouGh 

18.1-89. 
118 The Callfomi. r.te for forcible burglary in 1965 is 786 per 100,000 population. 

For Florida Ih. rate i8 752. The.e compare with reporled rate. of 1209.6 and 957.0. 
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ifornia rates are still higher than those of any other State. 
And the NORC victimization survey indicated uni
formly higher rates of crime, both personal and property, 
with the exception of robbery, for the West by margins 
that are not much different from those indicated by the 
police statistics.1.79 California makes up more than 57 
percent of the population in the Western region.1so 

One important factor in the high rate of crime reported 
for California is that it is one of the three most heavily 
urban States in the Nation-86.4 percent in 1960 as com
pared with 69.9 percent nationally.l81 Counting only 
urban areas, California, in 1965, r.mked fifth in Index 
crimes against the person, about 40 percent above the 
national urban average, and third in Index crimes against 
property, with a rate 67 percent above the national aver
age.182 In the NORC survey, Western rates for central 
metropolitan areas were above the national average by 
66 percent for crimes against persons, and 41 percent for 
crimes against property.183 Demographic factors such as 
age and sex, wIllie different from some other States are 
very close to those for the rest of the Nation as a whole. 
The percentage of population by age compares with that 
of the country as follows: 1S4 

Under 5 5-17 18-44 45-64 65 and 
over 

------------
United States _______________ 10.5 25.8 34.2 20.1 9.4 California __ .. _______________ 10.5 25.2 36.3 19.4 8.6 

This high a rate of crime in the State that has so often 
been in the forefront of development of effective, pro
gressive systems of law enforcement and criminal justice 
is, in many ways, disturbing. California is today the 
recognized leader in the field of police professionalization. 
It has a corrections system that is one of the three or 
four best in the country. Its youth authority has been a 
pioneer in the effective treatment of juveniles. It is the 
only State with a really effective bureau of criminal sta
tistics. It has a high standing among the States in terms 
of general economic and educational levels and the provi
sion of health and other social services.18s 

On the other hand, California has been, throughout 
the last 30 years, the recipient of one of the great migra
tions in history. And whether migration is itself as 
important a cause of crime as is sometimes asserted or 
not, in large quantities it is clearly unsettling and dis
ruptive of the social order.18G Population v..-ithin the 
State has tripled within the last 30 years and has been 

119 See table 11, supra. 
1BO The region i. the •• mo .. that used by the UCR. 
181 Bureau of the Cenaus, "U.S. Cenaus of Population: 1960/' vol. I (Wnshington: 

U.S. Government Printing Office). This may actually understate tho degree of 
urbanization in California, since 80 many of its people live not only in urban areas 
as defined in the census definition but in very large cities. 

l8!I IIli.ois, North Carolina, Maryland. and Florida bad higher rates for Index 
crimes against the peroon in that order. Alaska and Nevada had higher rules for 
Index crimes sgalnst property. 

"" NaRC survey, supra note 41, pp. 24, 28-29. 
1St !tlare detailed age breaks which are available in the 1960 figures indicate that 

the pallern does not vary within these age breaks either. The latio of males to 
females in California is slightly higher than that in the Nation as a whole: 99.2 to 
9~r.2.. The State has a lower percentage of Negroes than the Nation as a whole (5.6 
pncent as compared with 10.5) but a higher percentage of other nonwhite popula
tiou (2.4 percent as compared with .9 percent). Nationally more than 50 percent 
of ~,Ill arrests for burglary and auto theft are cf juveniles under 18. In Los Angeles, 
ho'W'cver, where rates for these offenses are near the highest in the Nation the 
percentage of arrests attributable to the under 18 age group is only 35 percent and 
the percentage attributable to the 18·to·24 age bracket is much higher than that 
... ationally de,pite the fact that the age distribution in the city is about the same~ 

185 For example, California ties for second place in median Bchool years com
pleted.. Bureau of the Census, "Statistical Abstract of the United States: 1965" 
(86th ed., Washington: U.S. Governmimt Printing Office, 1965), p. 113. 

1.56 Thomas F. Pettigrew and Rosalind B. Spier, supra note 163; Thorsten SeUin, 
"Culture Conflict and Crime" (New York: Socinl Science Research Council, 
1938); and Leonard Savitz, "Crime, Delinqueooy and Migration." A Teport 
to the President's Commission on Law Enforcement and Administration of Justice, 
1966 (mlmeo). 

increasing at a rate of more than 4· percent a year, creat
ing tremendous economic and social problems.1sT 

Looked at in this light, it may be thought surprising 
tllat the State has been so successful in holding the rate 
of increase down. When the effect of urbanization is 
considered, the percentage by which the rate of reported 
Index property crimes exceeds that of the rest of the 
Nation is no greater than it was 30 years ago. And the 
extent to which Index crimes against persons exceed those 
for the rest of the Nation is essentially the same as it was 
after the close of the turbulent World War II and post
war periods. Since 1960, the rate of increase for every 
Index crime except willful homicide and burglary has 
been less than that reported for the Nation as a whole.1ss 

There is even some question as to whether the rate 
of increase during the 1960's may not have been lower 
still. The California Bureau of Criminal Statistics in its 
1964 report reviews the felony crime picture in the State 
from 1955 through 1964 on the basis of offenses reported 
to the police, felony arrests, felony complaints, and felony 
filings in superior court. This review indicates that 
through 1960 all these indicators had moved in the same 
direction, showing a general increase in crime but that 
beginning in 1960 the indicators had begun to diverge. 
The report stated that: "The index based upon crimes 
reported to the police generally tends to show maximum 
rate increase, and indices based upon persons arrested 
and prosecuted tends to show decreases or minimum 
increases." 180 

In 1965, further analysis of tllese trends led the Bureau 
to conclude that· "there appears to be a high probability 
that most of the increase thus noted is not in the serious 
levels of these offenses but is rather the result of the 
growing practice to include more and more lesser offenses 
in the total count." 190 

It is difficult to tell to what extent the high rate of 
crime in California is part of a regional pattern for the 
West and to what extent it is largely due to forces that 
are peculiar to the State alone. States such as Oregon 
and Washington, which in earlier days reported higher 
rates of crime in their cities than California, have had 
increases below those of California and now report lower 
rates.191 Some Western States, such as Wyoming and 
Idaho, now have relatively low rates.102 A consider
able number of Western States do, however, have high 
rates for both personal and property crimes, but particu
larly property crimes. For the most part, these are States 
such as Arizona, Nevada, and Alaska, which, like Cali
fornia, have had population growth well in excess of 

187 Bureau of the Census, '·Statistical Abstract of tho United States: 1966" (87th 
ed., Washington: U.S. Government Printing Offieo, 1966), tables 9-10, pp. II-13. 
Tho CamorDi. population incrcased from 5,677,000 in 1930 to 18,605,000 in 1965. 

)88 The national and State percentages of increase are as follows: 

United States California 

Willful homlcide _____________________________________ •• ______ 20.! 
Forcible rape______ _________ _ ______ _ ______ _____ 33.3 15.: 
Robbery ___________________ .___________ _ ___ __ _ 23.7 15.1 
Aggravated assauIL.__________________________ 46.8 18.: 
Burglary______________________________________ 3

4
2
8
.1
5 

~23'.; Larceny $50 and over ______________________ •• __ • 
Auto theIL ______________________________ .. __ • 40.0 33.' 

In absolute terms the increases have been greater in California in some. cll!le 
because of higher initial rates. 

lSI) uCrime in California, 1964," supra note 91. at p. 21. 
Itll "Crime in California. 1965," supra note 91, at p. 19. 
lD1 For cities only in 1965 the Oregon rate for Index crimes against property pe 

100,000 population i. 1575.4 and the Washington rate Is 1384.0. This compare 
with 2424.8 for California. 
l~ For example, Idaho ranks 37th nationally for property crimes and Wyomin( 

32r.d. 



that of the rest of the Nation.ID3 Florida, the only non
Western State with a population growth substantially 
higher than the rest of the Nation in recent years, has also 
been plagued historically with high crime rates.lM 

Crime in the Cities 

Reported rates have increased to some extent in almost 
all cities, at least for some crimes. By far the greatest 
proportion of whatever increase there has been in Index
type crimes in America within the last 30 years, however, 
has taken place in the larger cities. Figure 3, on the fol
lowing page, shows the reported rates of crime for six 
different sizes of cities, ranging from over 250,000 in pop
ulation to under 10,000 in population. Except.r 
burglhl}', for which reported rates have ~en rising gen
erally, the reported level of crime for the smaller cities
despite increases in recent years-is not greatly different 
today from what it was 30 years ago. Robbery has even 
declined in the smallest cities and towns. 

In the larger cities, however, the picture is very dif
ferent. In cities over 250,000 the rate for burglary has 
increased by about 150 percent since 1940, aggravated 
assault by almost 300 percent. Robbery, while increasing 
only 15 percent over 1933, has increased 140 percent 
since 1940. To a substantial extent these huge increases 
come from the highly unrealistic rates of crime that these 
cities were reporting earlier. In 1935, for example, the 
cities over 250,000 were reporting rates of burglary that 
were less than those in towns of 25,000 to 50,000 and only 
three-fourths the rate reported by cities between 100,000 
and 250,000 population. Figure 8 exaggerates the~e 
changes to some degree because there is no way to elimi
nate even the known changes in reporting systems dis
cussed earlier 195 from the data upon which the figure is 
based. The rate for aggravated assault for 1964 is par
ticularly affected because of changes in classification, and 
is substantially less for all size cities than that shown in the 
figure for that year.lUO 

Changes in rates for some individual cities in the over-
250,000-population group over the last 30 years are stag
gering. Homicide, which has generally been reported 
reliably throughout the period and which declined na
tiorrally, increased about four times in Newark and Bos
ton, three times in St. Louis and twice in Cleveland, 
Detroit and New York.191 Reported changes for other 
crimes for individual cities are less certain because of 
changes in reporting systems but are equally large. 

Reported rates for robbery have increased by four to 
six times for at least nine cities while rates for aggravated 
assault have gone up as much as 25 to 30 times for a few 
cities. Only two cities with populations today totaling 
more than 250,000 reported decreases in the overall rate 
fer Index crimes against the person and not a single city 
reported a decline in either burglary, larceny, auto theft 
or the overall rate of Index crimes against property. 

The major cities with declinfng overall rates for Index 
crimes against the person were Memphis and Louisville. 

193 The 5 States which the census indicates 8S having had population growth 
rates substantially in excess of the rest of the counlry in recent years are CalI
fornia, Florida, Nevada, Arizona and Alaska. 

lD-IIn 1965 Florida ranked fifth among all States [or Index crimes against property. 
In 1935 Its cities had the highest rates for burglary, !lth highest for larceny and 
15th for auto tlleft. 

lOS See note 86, supra. 
100 See note 99, supra. 
ID7 The rates increased from 4.9 per 100,000 population in 1940 to 17.3 in 1965 

in Newark; 1.7 to 8.6 in Boston: 6.7 to 19.7 in St. Louis; 6.6 to 12.6 in Clev.· 
land; 4.9 to U.S in Dotroit: and 3.7 to 8.0 in New York. 

108 See note 150, supra. Sr.e also Andrew A. Bruce and Thomas S. Fitzgerald, HA 
Study of Crime in the City of Memphis, Tennessee," Jourmtl of Criminal Law nnd 
Criminology, vol. 19, No.2. part II, August 1928, p. 14. 
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The decline was greatest in the case of Memphis where 
the rates in 1940 were by far the highest among the coun
try's larger cities; showing 25 murders, 580 aggravated 
assaults and 209 robberies and an overall rate of 814 
crimes against the person per 100,000 population. This 
compares with 7 murders, 80 aggravated assaults and 57 
robberies for a total of 144 Index crimes against the per
son per 100,000 population in 1965, a decline of enormous 
proportions.lnB 

Except for homicide, virtually all of the decline took 
place between 1940 and 1950. The rate has been in
creasing slowly since then. The overall rate for violence 
decreased much more modestly in Louisville, dropping 
from 308 offenses per 100,000 population in 1940 to 297 
in 1965. 

Rates for homicide, in line with the national trend, 
dropped in a great number of places, particularly among 
the Southern cities where the 1940 rates were highest but 
also in such other places as Cincinnati, Phoenix, Tulsa, 
Pittsburgh, San Jose, and EI Paso. Reported robbery 
rates dropped over two-thirds in Memphis, halved in 
Tulsa, and declined considerably in Nashville and Atlanta. 
The sharpest drop in aggravated assault was in Memphis. 
Declines were also registered in Birmingham, Louisville, 
Akron and in one city, Omaha, where the rate was already 
very 10w.lOO 

The greatest increases in burglary were in Minneapolis, 
where the rate increased nearly 350 perce'nt and Newark, 
where it increased more than 225 percent. The rate for 
larceny of $50 and over at least doubled in virtually 
every large city-the largest increase being in Phoenix 
which increased its rate 13 times, and Baltimore whose 
rate increased nearly 10 times. Cincinnati had the least 
increase for both burglary (3 percent) and larceny $50 and 
over (105 perc~ut). R~tes in Boston and Newark went 
up the most for guto theft, about 4 times, while the 
changes in Albuquerque, Norfolk, Seattle, and San Diego 
were so small that they were essentially the same in 1965 
as in 1940.200 

Rates for a number of cities have shown increases in 
percentage terms but because their rates were low initially 
have not had any great increase in the actual number of 
reported crimes per 100,000 population. Cities in this 
category include Honolulu, Milwaukee, and San Jose for 
Index crimes against the person and San Diego, Milwau
kee, and Cincinnati for Index crimes against property. 

The dramatic and turbulent changes which America's 
cities have been undergoing throughout ~is period are 
well known. They were bound to have an Impact on the 
amount of crime in the city. One of the most significant 
facts has been the simple one of growth. The metro
politan areas of the cities have been getting larger-grow
ing more than 70 percent between 1940 and 1965.201 

More than two-thirds of this increase, however, has not 
come within the political boundaries of the city, but in the 
surrou.nding suburbs. In most metropolitan areas this 
has meant that the center city high crime rate areas de
scribed in chapter 4, "The Inner City," now occupy a 

100 The mte in Omaha in 19·10 was 27.3. It decreased to 8.7 in 1965, the lowest 
of .11 the cities oVer 250,000 in popUlation. 

:00 The Boston lutcs, which at 420.9 offenses per 100,000 population in 194-0 
were already third highest among the Nation's larger citics, increased to 1956.7 
oO'cDseo per 100,000 populntion in 1965. The Newark rates increased from 304.1 
to 1)27.5 per 100,000 population. The rates {or Albuquerque, Norfolk, Scaule, nnd 
San Diego were 372.4, 367.2. 322.3, 287.2 per 100.000 population in 1940 and 377.5, 
380.6,337.0. and 277.3 in 1965. 

201 The population in Standard Metropolitan Statistical Arens in 1940 was 
72,576,000' in 1965 it had risen to 123.813,000. The p,)pulation in cent"al cities 
rose from 45,473.000 to 59,612,000; in the suburbs from 27,103,000 to 64,201,000. 
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Figure 8. REPORTED TRENDS FOR 4 INDEX 
CRIMES BY SIZE OF CITY, 1933-1965 

rates per 100,000 population 

1000 
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larger percentage of the city itself while a larger per
centage of the outlying low crime rate areas are in the 
suburbs. 

The impact of this kind of growth in one city is well 
stated in the 1959 report of the St. Louis Police Depart
ment: 202 

"People are moving into St. Louis from the rural 
areas and small towns of Missouri and Illinois, and 
from the Deep South. Individuals are moving out 
of St. Louis to suburban areas. People displaced by 
redevelopment projects, razed buildings, and new 
construction are added to the normal movement 
within the city. Neighborhoods in the city which 
had been rather stable for decades are being razed, 
are changing in their income, educational, and color 
compositions, and have, as a consequence, lost their 
cohesiveness and internal social controls which tend 
to inhibit crime. . . . 

"The net result of population movements out of, 
into and within St. Louis is. to create a St. Louis in 
1960 which is different in many respects from St. 
Louis in 1950. . . . 

"The impact of community dislocations in the last 
decade on life in St. Louis is most graphically repre
sented in the changing crime picture in the 12th 
Police District. This district . . . was once com
pletely an area of fashionable single residences and 
apartment houses, a number located on private 
streets. Although certain sections remain excellent 
residential areas in 1960, the 12th District has under
gone a drastic change in the educational and income 
characteristics of its residents. Many former single 
residential units have been converted by spot zoning 
and other devices into rooming houses and mUltiple
dwellings, with the usual deterioration of physical fa
cilities. Neighborhood social organization has fre
qu,ently collapsed, leaving a state of disorganization 
and unrest. 

"Crime in the Twelfth District: 1950-51 and 
1958-59 

Crimes
j 1950-5 

average 

Murder _____ • ______ • _________ .________________ 1 
Rape (forcible) __________________ • ____ ._______ 3 
Robbery ______________________ ._____ __ ____ __ _ 52 
Aggravated ass8ull..._________________________ 37 Burglary_. ______ .. ____ • ___ • _ ____ _____________ 264 

Auto theIL___________________________________ 262 

Crimes! 
1958-5~ 
average 

10 
39 

267 
236 

1,514 
2,B61 

443 
Larceny (all types> _____________ • ______________ , 537 

TolaL •• _______________________________ ---1-,-15-6-1---5-,3-7-0" 

Because of changes like this, comparing city crime rates 
of today with those of earlier years is to some extent like 
comparing the rates for a high crime district with those 
for the whole city. Changes in rate depend in part on 
the extent to which the city has absorbed its suburbs. 
Finding comparable units is difficult, however. Greater 
metropolitan areas of today are not necessarily urbanized 

202 "Crime in a CbllDging' City: St. Louis 1\:fetropolitan Police Department, 1959 
Annual Report, U pp. 4-7. 

203 For a useful summary description and analysis of the meaning of criminal 
justico "mortality table" statistics, the term coined during the Cleveland Survey 
to describe the dropping off of cases through the progressive stages of the criDJinnl 
justice process, sce National Commission on Law Observance and En(orcement, 
"Report 00 Prosecution" (Washington: U.S. Government Printing Office, 1931), 
pp. 52-72. For the initial usc of such tables sec Roscoe Pound and Felix Frank .. 
furter, cds., uCriminal Justice in Cleveland" (Cleveland: The Cleveland Founda. 
lion, 1922), pp. 91-96. 

!!(U These percentages are based on IIUeR, 1965," table 12, p. 103~ They 

239-113 0 - 67 - 4 

Table 17.-Robbery Rates 

[Per 100,000 population) 

Chlcago _____________________________ _ 
Ne .. 3rk. ____________________________ _ 
Washlngton ________________________ ._ 
M lam L ____________________ • ________ _ 

~f:v!I~~~~~:: ::::: :::::: ::::::: :::::: Houston ________________ • ___________ _ 
Day ton _______ • _________ • ______ • ____ _ 

1940 1965 
city metropolitan 

170.B 
77.0 

137.7 
131. 3 
144.2 
102.2 
Bl.4 
37.0 

244.3 
109.4 
153.2 
164.2 
IB9.1 
101.1 
95.5 
55.2 

1965 
city 

37 

420.e 
379.B 
358.B 
241.2 
293.4 
213.3 
135.3 
129.6 

to the same extent as the city of 30 years ago, but they do 
provide a crude approximation. Table 17 compares the 
1965 rate of robbery per 100,000 population for the 
greater metropolitan areas of several cities with the rates 
for the city proper in 1940 and 1965. Given some bias 
toward higher reporting today, the rates are quite 
comparable. 

For other offenses, the 1965 rates for metropolitan areas 
are not as close to those of the 1940 city. Metropolitan 
auto theft rates for 1965 tend to fall midway between the 
1940 and 1965 city rates while the 1965 metropolitan 
burglary rates are in many instances only slightly lower 
than those of the 1965 city. 

TRENDS IN THE SOLUTION OF ClUME AND THE PROSECU

TION AND CONVICTION OF OFFENDERS 

No subject is more fraught with controversy than that 
of t.~e extent to which the persons who commit crimes 
are apprehended, prosecuted, and convicted. This con
troversy is as old as the criminal justice system itself. It 
received considerable attention in the city, State and 
national crime commission studies of the 1920's and 
30'S/'!03 Nevertheless, it still remains that there are many 
difficulties in discussing these subjects on the basis of 
available statistics, primarily because there is no reliable 
way of connecting up the number of offenses committed 
with the number of offenders processed at each stage. 
These proportions vary considerably, and for most of the 
Index crimes at least they are quite low. 

What data there are suggest that some individual was 
ultimately convicted or sent to juvenile court in about 40 
percent of the cases of homicide known to the police, but 
that the likelihood that an individual will be apprehended 
and convicted or referred to juvenile court in thefts 
known to the police is less than 15 percent.204 What 
data there are available cover only 1,657 cities in 1965 
with an estimated population of 57 million.zOG If accolint 
is taken of the number of crime~ that are never reported 
to the police, percentages become even smaller. 

The greatest difficulty lies in catching the offender in 
the first instance. For offenses such as murder, forcible 
rape, or aggravated assault where the victim is likely 
either to have been acquainted with the offender or to be 
able to identify him, t.he police are able to solve or "clear" 
a high percentage of the cases, from 90 percent in 1965 in 

are subject to 4t least two sources of error. Several persons may 
be charged for the sarno offense. or one person may have been rcspo[lsib].a for a 
number Qf offenses. With the availnble datil it is nol possIble to correct Cor these 
types of errors in arriving at a reliable figure, and it is not known to wIlat extent 
the errors may cancel each other out. In addition, it should bo noted that the 
offenses known to the police are repOIted for the calendar year in w~tich they DC· 
curred whlJe mnny DC those con ... icted undoubtedly committed their offenses in 
carlier years. Thr. clearlln.:e tables reported by. the UCR reflect agency actions 
wilhin the calendar year and Brc not based on the follow-up of a cohort uf offenses 
or offenders through the system. 

21'. "UCR, 1965," table 12, p. 103. 
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the case of homicide to 64 percent in the case of forcible 
rape.206 Where the offense is' one of theft in which the 
police can identify the offender only through investigation 
or apprehension during the act, they al'e able to solve a 
much smaller percentage of the cases, ranging from 25 
percent in the case of burglary and auto theft to, 20 per
cent in the case of larceny. The clearance rate for rob
bery (38 percent) is somewhere in the middle of those 
for property crimes and the other crimes against the 
person. Its victims are less often acquainted with the 
offender tIlan in the case of other personal crimes. 

Not all of the persons arrested for crime are charged 
and prosecuted, however. In 1965, the percentage 
charged varied from about 60 percent for homicide to 
over 80 percent for burglary. Of the adults who are 
charged, about 70 percent are usually convicted of the 
crime charged or some lesser offense.207 

The reasons why a suspect who has been alTI'.sted may 
not ultimately be convicted are many. The case may in
volve a juvenile who is handled through some process less 
formal than that of the juvenile court. The police who 
"cleared" the case may not have been able to secure 
enough evidenc~ to prove the charge. The complaining 
witness may, as often happens in cases of aggravated as
sault, refuse to press charges or cooperate with the prose
cution. The offense may be a borderline one that the 
prosecuting officer uses his discretion to dismiss. The 
court may decide that no offense was committed in the 
first instance, or that the suspected offender was not guilty. 

Measuring the trend over time of. the solution of crime 
and the prosecution and conviction of offenders is even 
more difficult than that of measuring the trend of crime. 
Computation of clearance rates, for example, involves 
not only the number of offenses known to the police, but 
also the number of arrests, the number of persons charged, 
and the number of exceptional cases where an offense is 
considered solved even though some sets of circumstances, 
such as suicide of the offender, prevent an arrest from 
being made.208 While the concepts involved seem clear 
cut, studies have shown that in practice they are not. 
Sometimes it is a problem of determining the correct 
classification of the offense that has occurred and at other 
times deciding whether a particular individual was 
actually the offender. The District Commission found 
considerable room for error: 

"The procedures followed by the Metropolitan 
Police Department in clearing crimes are subject to 
many of these [clearance] deficiencies. The system 
allows individual officers to clear offenses without 
any assurance that the identity of the offender is 
reliably known. Officers are able to use the modus 
operandi method of clearance even where charges 
based on the cleared offenses are not filed, where the 
offender denies his involvement, and where no other 
evidence exists to connect him with the crimes. In 
one instance three thefts were cleared by a police 
officer because he 'felt sure' a suspect arrested for 
a different theft was responsible, even though the 
suspect had not confessed to the thefts, there was no 

C'OO Ibid. 
em Ibid. 
200 Federal Bureau of Investigation, uUCR Handbook, If p. 48. 
~ "D.C. Crime Commission Reporl," p. 191-
21. Id. at pp. 183-191. 
211 Id. at p. 189. See a1,o Courtland C. Van Veohlen, "Differential Criminal 

Case MortaUty in Selected ]urindJctioDa," A' · .. tican Sociological Renew, 7: 833-39. 

other evidence linking him to the thefts, and the 
modus operandi was different from the crime for 
which he was arrested." 200 

Because the clearance rate is itself a measure of police 
effectiveness, there are also pressures at some times to 
manipulate the clearance rate.210 It is quite clear, more
over, that concepts as to how offenses should be cleared 
have changed from time to time. 211 

Caution must also be exercised in evaluating clearance 
rates because of the way that they are developed, par
ticularly for the property crimes. When a burglar is 
caught for a single offense, it is common to question him 
concerning other offenses. One arrest will in some in
stances clear up as many as 30 or 40 offenses. In many 
cases such "clearances" will reflect what actually occurred. 
In other cases, howwer, they will merely reflect the de
sire of the suspect to cooperate with the police in hopes 
of getting a lighter sentence. Since he is often not 
charged with the additional offenses, he may have little to 
lose in confessing to them. 

This procedure was observed during the course of the 
American Bar Foundation's survey of criminal justice in 
Detroit: 

"The usual procedure is for the interrogating 
officer to read through a list of uncleared offenses 
similar to the one for which the suspect was arrested, 
asking him about them one by one. Such inter
rogations often prove successful. This is particularly 
true in Detroit, where the interrogating detectives 
stress the fact that any additional offenses admitted 
are 'free offenses' in that there will be no prosecu
tion for them. This is because consecutive sentences 
cannot be imposed under Michigan la:w and thus 
there. is little advantage, from a prosecution point 
of view, in charging more than a single offense." 212 

These limitations on the data are compounded by the 
fact that in past years the number of jurisdictions re
porting clearances to the DCR has been low and that 
the jurisdictions reporting have changed frequently.213 
In view of all these limitations, it is quite surprising to 
find a remarkable degree of stability in the clearance rates 
reported over the years. As table 18 shows, the clear
ance rate for willful hotnicide is today slightly higher than 
it was in 1935 but the rates for it, forcible rape, robbery, 
aggravated assault, and motor vehicle theft have varied 
only a few percentage points over most of the reporting 
period. Rates for burglary and larceny have declined 
somewhat during the past decade. 

Trends regarding the percentage of persons arrested 
who are charged by the police can be evaluated only in 
conjunction with trends in the rate of arrest and clearance 
by the police. Otherwise, changes in arrest procedures 
could affect what happens subsequently. If the police, for 
example, were to limit arrests to cases in which there was 
conclusive evidence of guilt, the percentage of persons 
charged would rise as would the percentage of persons 
found guilty. The net result, however, might be that 

Dec .. }9-12. California shows a relatively steady drop in clearance rates from 1960 
to 1965, fQr example. See uCrime in Californi~, It table 1-3, p. 18. 

21:.!. Wayne R. LaFave, "Arrest" (Boston: Little. Brown nnd Co., 1965), p. 
374. 
~a The number has vDried from 51 to 2,351 cities. "UCR, 1938," p. 21; HUCR. 

1%0:' p. 83. 



Table 18.-Percentages of Offenses Known to Police 
Cleared by Arrest for Selected Years, 1935-1966 

I Willful Forcible Rob· Aggra· Bur· Motor 
homicide rape bery vatad glary larceny vehicle 

assault theft 
---------------

1935 •••••••• 85.6 ................... 41. 5 70.7 31. 6 26.2 16.7 
1940 ........ 88.7 ..- .. _--- .... - 41. 8 73.71 33.1 23.4 23.8 
1945.. •••••• 86.9 ..-------- .. 36.2 76.2 31.3 22.8 26.4 
1950 •••••••• 93.8 ..-----_ .... - 43.5 76.6 29.0 22.1 25.6 
1955 •••••••• 92.7 

"'''73~S-
42.8 77.4 .2.1 21.0 29.2 

1959,. •••••• 92.7 42.5 78.9 30.7 20.g 26.2 
1960 •••••••• 92.3 12.5 38.5 75.8 29.5 20.1 25.7 
196!. ....... 93.1 72.6 41.6 78.7 30.0 20.8 27.8 
1962 •• , ••••• 93.1 66.3 38.4 75.5 27.7 20.3 25.3 
1963. __ ..... 91.2 69.4 38.6 76.1 26.9 19.9 26.2 
1964 ........ 90.2 66.9 37.0 74.3 25.1 19.4 26.3 
1965 ........ 90.5 64.0 37.6 72.9 24.7 19.6 25.2 
1966 ••• ~ .... 89. a 65.0 35.0 12.0 23.0 .. .. _-_ ............ 25.0 

SOURCE: "UCR." 1966 fi.;ures from "UCR. Preliminary Report. 1966." Percentages 
for rape not comparable prior to 1958 and are omitted. 

fewer guilty persons were convicted than when the arrest 
rate was higher, and the percentage of persons charged 
and convicted was lower. 

Table 19 indicates the trend from 1962 through 1965. 
As in the case of the solution of crime, the picture does 
not appear to have changed significantly. Figures for 
earlier years are not comparable. The percentage of re
ferrals to juvenile court has been increasing during the 
1960's, probably indicativ.g the growing percentage of 
juvenile crime that could be expected from the population 
figures. 

The rates of clearance, charging, a.,"ld conviction vary 
not only from time to time but from place to place. 
Undoubtedly this is in part due to different conceptions 
but the subject is one that has received little attention. 
Because of its importance, it should be studied much more 
thoroughly tha'n it has been to date. Why Chicago, for 
example, should have a clearance rate for burglary tha,t 
is twice that of Los Angeles and a clearance rate for 
willful homicide that is 10 percent greater is a question 
that could have important implications for law enforce
ment.214 

Table 19.-Trend in Prosecutions and Convictions, 
by Offense, 1962-1965 

(In percents] 

Willful Forc· Rob· Aggra· Bur· Motor 
homi· ible bery vated glary larceny vehicle 
cide rape assault theft 

------------
1962 

Clearances ....... __ ••• __ •• 92.8 71.5 40.4 76.8 28.0 20.2 27.1 
Charged (poment of arrests). 79.1 79.2 80.4 83.3 85.2 84.7 86.9 
Guilty (percent of charged) .. 67.0 47.4 54.3 51.7 41.9 46.7 30.6 
Referred to Juvenile court 

(percent of charged) ...... 3.9 17.8 28.1 13.8 48.8 41.7 57.3 

1965 

Clearances ................ 89.9 65.6 38.4 12.8 25.6 18.8 25.3 
Charged (percent of arrests). 62.5 71.8 70.6 74.8 84.1 81.7 81.0 
Guilty (percent of charged) .. 62.9 44.1 46.7 50.3 32.3 41.9 27.7 
Referred to juvenile court 

(percent uf charged) ...... 7. a 23.4 34.2 14.8 51.4 45.1 60.6 

SOURCE: "UCR, 1962." p. 87; "UCR, 1965." p. 103. 
Note: Table 19 is derived from data involving two different groups of Jurisdictions for 

each year. 

ZH Chicago Police Department, "dnnnal Uepolt, 1965," p. 10; Los Angeles 
Police Department, "Stntistical Digest, 1%5," pp. ll, 13. 

215 "Crime Is a Worldwide Problem," FBI Law Enforcement Bulletin, Decem
ber 1966, p. 9. 
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OTHER COUNTRillS 

Crime is a worldwide problem. For most offenses it 
is difficult to compare directly the rates between countries 
because of great differences in the definitions of crime and 
in reporting practices. It is clear, however, that there are 
great differences in the rates of crime among the various 
countries, tl-nd in the crime problems that they face. 
These differences are illustrated to some extent by the 
homicide rates for a number of countries shown in table 
20. The comparisons show only the general range of 
difference, as definitions and reporting even of homicide 
vary to some extent.' In the years covered by the table, 
Colombia had the highest rate for all countries and Ire
land the lowest. 

A comparison between crime rates in 1964 in West 
Germany and the North Central United States, prepared 
by the FBI, indicates that the Federal Republic, including 
West Berlin, had a crime rate of 0.8 murders per 100,000 
inhabitants, 1O.E rapes, 12.4 robberies, 1,628.2 larcenies, 
and 78.2 auto thefts, as opposed to 3.5 murders per 
100,000 inhabitants for North Central United States, 10.5 
rapes, 76.2 robberies, 1,337.3 larcenies, and 234.7 auto 
thefts.215 

Commission and other studies of erime trends indicate 
that in most other countries officially reported rates for 
property offenses are rising rapidly, as they are in the 
United States, but that there is no definite pattern in the 
trend of crimes of violence in other countries.21O Since 
1955 property crime rates have increased more than 200 
percent in West GeImany, the Netherlands, Sweden, and 
Finland, and over 100 percent in France, England and 
Wales, Italy, and Norway. Of the countries studied, 
propert;' crime rates in Denmark, Belgium, and Switzer
land remained relatively stable. 

Crimes of violence could be studied in only a few coun
tries. Rates declined in Belgium, Denmark, Norway, 
and Switzerland, but rose more than 150 percent in Eng
land and Wales between 1955 and 1964. Sexual of
fenses, which are usually kept as a separate statistic in 
Europe, also showed a mixed trend. 

Table 20.-Homicide Rates for Selected Countries 
(Per 100,000 population] 

Country Rate Year 
reported 

Colomb la .. ____ ........................................ _ 36.5 1962 
31.9 1960 
21.8 1960 

Mexlco ........ __ ...... __ •• __ ... __ .................... .. 
South Africa ........... ______ ... _ •••• __ .. ____ ...... __ .. . 
United S!ates .......................................... . 4.8 1962 

1.5 1962 
1.5 1962 }~~~~e:::::::::::::::::::::::::::::::::::::::::::::::~: 
1.4 1962 
1.2 1961 
.7 1962 
.4 1962 

Canada ................ __ .......... __ .. __ ....... __ ..... . 
Federal Republic of Germany ..... __ ...... __ ............. .. 

f~e'~~~~~~~~:~:::::::::::::::::::::::::::::::::::::::::: 

SOURCE: "Demographic Yearbook," 15th Issue, United Nations Publication, 1953, 
pp. 594-611. 

210 rd. at pp. 7-10. Se. also K.r1 O. Christiana en, "Report on the Post·War 
Trends of Crime in Selected European Countr.les." A report to the President's 
CommiRsion, 1966 (mimeo). 
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ASSESSING THE AMOUNT ANn TREND OF CRIME 

Because of the grave public concern about the crime 
problem in America today, the Commiss'on has made a 
special effort to understand the amount and trend of 
crime and has reached the following conclusions: 

1. The number of offenses-crimes of violence, crimes 
against property, and most others as well-has been in· 
creasing. Naturally, population growth is one of the 
si&,nificant contributing factors in the total amount of 
cnme. 

2. Most forms of crime-especially crimes against 
property-are increasing faster than population growth 
This means that the risk of victimization to the ind:vidual 
citizen for these crimes is increasing, although it is not 
possible to ascertain precisely the extent of the increase. 
All the economic and social factors discussed above sup
port, and indeed lead to, this conclusion. 

The Commission found it very difficult to make accurate 
measurements of crime trends by relying solely on official 
figures, since it is likely that each year police agencies 
are to some degree dipping deeper into the vast res
ervoir of unreported crime. People are probably report
ing more to the police as a reflection of higher expecta
tions and greater confidence, and the police in turn are 
reflecting this in their statistics. In this sense more effi
cient policing may be leading to higher rates of reported 
crime. The diligence of the FBI in promoting r.J.ore 
complete and accurate reporting through the develop
ment of professional police reporting procedures has 
clearly had an important effect on the completeness of 
reporting, but while this task of upgrading local report
ing is under way, the FBI is faced with the problem, in 
computing national trends, of omitting for a time the 
places undergoing changes in reporting methods and es
timating the amount of crime that occurred in those places 
in prior years. 

3. Although the Commission concluded that there has 
been an increase in the volume and rate of crime in 
America, it has been unable to decide whether individual 
Americans today are more criminal than their counter
parts 5, 10, or 25 years ago. To answer this question it 
would be necessary to make comparisons between persons 
of the same age, sex, race, place of residence, economic 
'status, and other factors at the different times; in other 
words, to decide whether the 15-year-old slum dweller or 
the 50-year-old businessman is inherently more criminal 
now than the 15-year-old slum dweller or the 50-year-old 
busine '1.n in the past. Because of the many rapid and 
turbul( '., changes over these years in society as a whole 
and in the myriad conditions of life which affect crime, 
it was not possible for the Commission to make such a 
comparison. Nor do the data exist to make even sim
ple comparisons of the incidence of crime among persons 
of the same age, sex, race, and place of residence at these 
different years. 

4. There is a great deal of crime in America, some of 
it very serious, that is not reported to the police, or in some 
instances by the poiice. The national survey revealed 

that people are generally more likely to report serious 
crimes to the police, but the percent who indicated they 
did report to the police ranged from 10 percent for con
sumer fr:lud to 89 percent for auto theft. Estimates of 
the rate of victimization for Index offenses ranged from 2 
per 100 persons in the national survey to 10 to 20 per 100 
persons in the individual districts surveyed in 3 ci,ties. 
The surveys produced rates of victimization that were 
from 2 to 10 times greater than the official rates for 
certain crimes. 

5. What is needed to answer questions about the vol
ume and trend of crime satisfactorily are a number of 
different crime indicatoTh showing trends over a period 
of time to supplement the improved reporting by police 
agencies. The Commission experimented with the de
velopment of public surveys of victims of crime and feels 
this can become a useful supplementary yardstick. Fur
ther development of the procedure is needed to improve 
the reliability and accuracy of the findings. However, 
the Commission found these initial experiments produced 
useful results that justify more intensive efforts to gather 
such information on a regular basis. They should also be 
supplemented by new types of surveys and censuses which 
would provide better information about crime in areas 
where good information is lacking such as crimes by or 
against business and other orgapizations. The Commis
sion also believes that an improved and greatly expanded 
procedure for the collection of arrest statistics would be 
of immense benefit in the assessment of the problem of 
juvenile delinquency. 

6. Throughout its work the Commission has noted 
repeatedly the sharp differences in the amount and trends 
of reported crimes against property as compared with 
crimes against persons. It has noted that while property 
crimes are far more numerous than crimes against the 
person, and so dominate any reported trends, there is 
much public concern about crimes against persons. The 
more recent reports of the VCR have moved far toward 
separating the reporting of these two classes of crime 
altogether. 

The Commission in its Generall Report recommended 
that the present Index of reported crime should be broken 
into two wholly separate parts, one for crimes of violence 
and the other for crimes against property. 

The Commission also recommended, in principle, the 
development of additional indices to indicate the volume 
and trend of such other important crime problems as 
embezzlement, fraud, and other crimes against trust, 
crimes of vice that are associated with organized crime, 
and perhaps others. The Commission urged that con
sideration be given to practical methods for developing 
such indices. 

The Commission also urged that the public media and 
others concerned with crime be careful to keep separate 
the various crime problems and not to deal with them 
as a unitary phenomenon. Whenever possible, crime 
should be reported relative to population as well as by 
the number of offenses, so as to provide a more accu-



rate picture of risks of victimization in any particular 
locality. 

7. The Commission believes that age, urbanization, 
and other shifts in the population already under way will 
likely operate over the next 5 to 10 years to increase the 
volume of offenses faster than population growth. Fur
ther dipping into the reservoirs of unreported crime will 
likely combine with this real increase in crime to produce 
even greater increases in reported crime rates. Many of 
the basic social forces that tend to increase the amount of 
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real crime are already taking effect and are for the most 
part irreversible. If society is to be successful in its desire 
to reduce the amount of real crime, it must find new 
ways to create the kinds of conditions and inducements
social, environmental, and psychological-that wiII bring 
about a greater commitment to law-abiding conduct and 
respect for the law on the part of all Americans and a 
better understanding of the great stake that all men 
have in being able to trust in the honesty and integrity 
of their fellow citizens. 



Chapter 3 

The Economic Impact of Crime 

One way in which crime affects the lives of all Ameri~ 
cans is that it costs all Americans money. Economic costs 
alone cannot determine attitudes about crime or policies 
toward crime, of course. The costs of lost or damaged 
lives, of fear and of suffering, and of the failure to con
trol critioal events cannot be measured solely in dollars 
and cents. Nor can the requirements of justice and law 
enforcement be established solely by use of economic 
measures. A high percentage of a police department's 
manpower may have to be committed to catch a single 
murderer or bomb-thrower. The poor, unemployed de
fendant in a minor criminal case is entitled to all the pro
tections our constitutional system provides-without re
gard to monetary costs. 

However, economic factors relating to crime are im
portant in the formation of attitudes and policies. Crime 
in the United States today imposes a very heavy economic 
burden upon both the community as a whole and in
dividual members of it. Risks and responses cannot be 
judged with maximum effectiveness until the full extent 
of economic loss has been ascertained. Researchers, 
policyrnakers, and operating agencies should know which 
crimes cause the greatest economic loss, which the least; 
on whom the costs of crime fall, and what the costs are to 
prevent or protect against it; whether a particular or 
general crime situation warrants further expenditures for 
control or prevention and, if so, what expenditures are 
likely to have the greatest impact. 

The number of policemen, the size of a plant security 
staff, or the amount of insurance any individual or busi
ness carries are controlled to .ome degree by economics
the balance of the value to be gained against the burden 
of additional expenditure. If the protection of property 
is the objective, the economic loss from crime must be 
weighed directly against the cost of better prevention or 
control. In view of the importance and the frequency of 
such decisions, it is surprising that the cost information 
on which they are based is as fragmentary as it is. While 
statements about the cost of various crimes are often 
made, the actual extent of information is very small. 
Some cost data are now reported through the UCR 1 and 
additional data are available from individual police forces, 
insurance companies, industrial security firms, trade asso-

1 See, e.g., Federal Bureau of Investigation, uCrimc in the United States, 
Uniform Crimo Reports"' (Washington: U.S. Government Printing Office, 1965). 
tables 1,1-15, P. 105, hereinafter cited [15 tlUCR, 1965." 

:J U.S. National Commission on Law Obsenancc and Enforcement, UReport on 
tllc Cost of Crime" (Washington: U.S. Government Printing Office, 1931) (here
innrt~r referred to 88 the Wickersham Costs Report) _ The Cambridge Institute of 
Criminology has begun a thorough study of the cost of crime in Great Britain. The 
design fot' this study is discussed in J. P. :MBttiD, "The Cost of Crime:. Some 
Research Problems," International Review of Criminal Policy, No. 23 (New 
York: Uui\eu Nations, 1965), pp. 57-63; and J. P. Martin ami J. Bradley, "De. 
sign of a Study of the Cost of Crime," The British 1 oumal of Criminology, 
4: 591-603, October 1964. Tho Cambridge Institute report. that It ha. not found any 
similar studIes in other European countries. 

:J The principal results 8rc reported in Albert 1. Reiss, Jr., "Studies in Crime 
and Law Enforcement in Major Metropolitan Areas" (Field Surveys III, Presi-

42 

ciations and others. Books, newspaper articles and 
scholarly journals also provide some information, but the 
total amount of information is not nearly enough in 
quantity, quality, or detail to give an accurate overall 
picture. 

The only comprehensive study of the cost of crime ever 
undertaken in this country was that made by the Wicker
shanl Commission.2 It set forth in detail a conceptual 
framework for discussing the economic cost of crime and 
recommended that further studies be made, particularly 
in the areas of organized crime and commercialized fraud. 
However, except in the area of statistics concerning the 
cost of the criminal justice system, where some progress 
has been made, the lack of knowledge about which the 
Wickersham Commission complained 30 years ago is 
almost as great today. 

This Commission did not have the resources to attempt 
a complete study of the costs of crime. But it was able 
to gather some new information concerning neighborhood 
businesses through its survey of eight precincts in three 
cities,3 and about losses to individuals through the NORC 
national survey of 10,000 households:! The national sur
vey indicated very sizable losses to individuals, as shown 
in table 1. 

Table 1.-Estimated Losses to I ndivid uals From 
Property Crimes, by Offense. 

Average los~ in dollars 
National 

Offense los~ (in 
millions Gross loss t Recovered t Net loss I of dollars) 

-

~~~~I~'&:'::::: ::: :::::::: =: ::: 274 4 271 49.4 
191 20 170 312.7 

Larceny $50 and over ••••••••••• 160 51 109 128. I 
Auto thefL ••••••••••••••••••• i, 1~1 982 159 63.5 
Larceny under $50 ••••••••••••• 6 15 42.4 
Malicluus mischieL ••••••••.••• 120 18 102 209.8 
Forgery and counterfeiting •••••• 3232 • ... _ ... ~ _M __ .. 3232 25.22 
Consumer fraud ••.••••••••••••• 99 20 78 18.3 
Other fraud (bad checks, 

swindling, etc.) •••••••••••••• 906 ISO 756 368.8 

1 Detail may not add to total due to rounding. 
2 There were oOly 9 instances in which losses from~forgery and countorfeiting were 

reported. 
SOURCE: NORC survey, p. 16. 

dent's Commissiun on Law Enforcement and AdministI1ltion of Justice, Wash
ington: U.S. Government Printing Office, 1967), vol. 1, sec. 1 (hereinafter cited 
as the Reiss studies, Fiel~ Surveys III). Two preliminary reports contain addi
tional information: Stephen Cutler and Albert J. Reiss, Jr" "Crimes Ag~inst Pub" 
lie: nnd Quasi.Public Organizations in Boston, Chicago, and Wllshington, D.C." (A 
sperial aurve)r lor the President's Commission on Law Enlorcement and Adminis
tration oC JUfltice t 1966); and Albert J. Reiss, Jr., "Emplo}'ce Honesty in Dusi
neS'Jes and Organizations in Eight Police Precincts of Three Citiea" (A special 
survey for t1u' Pr£>sident's Commission on Law Enforcement and Administr3.tion 
of Justice, 1966), 

4: Philip H .. Ennis, .ICrlminal Victimization in the United States; a Report of a 
National Survey" (Field Surveys II, President's Commission on Law Enrorcement 
and Administration of Criminal Justice, Washington: U.S. Government Printing 
Office. 1967) ; hereinafter referred to a. the NORC study. 



From the information obtained in the surveys and other 
sources availa:ble. the Commission sought to establish the 
economic impact of crime. This information is most 
usefully pre~ented not as an overall figure but as a series of 
separate private and public costs. Knowing the eco
nomic impact of each separate crime aids in identifying 
important areas for public concern and guides officials in 
making judgments about priorities for expenditure. 
Breakdowns of money now being spent on different parts 
of the criminal justirP. system, and within each separate 
part, may afford insights into past errors.5 For example, 
even excluding value judgments about rehabilitative 
methods, the fact that an adult probationer costs 38 cents 
a day and an adult offender in prison costs $5.24 a day 
suggests the need for reexamining current budget alloca
tions in correctional practice. 

Figure 1 represents six different categories of economic 
impacts both private and public. Numerous crimes were 
omitted because of the lack of figures. Estimates of 
doubtful relia:bility were used in other cases so that a fuller 
picture might be presented. Estimates do not include 
any amounts for pain and suffering. Except for alcohol, 
which is based on the amount of tax revenue lost, esti
mates for iIIegal goods and services are based on th'! gross 
amount of income to the seller. (Gambling includes only 
the percentage retained by organized crime, not the total 
amount gambled.) The totals should be taken to indi
cate rough orders of magnitude rather than precise 
figures. 

ECONOMIC IMPACT OF INDIVIDUAL CRIMES 

The pioture of crime as seen through cost information 
is considerably different from that shown by statistics 
portraying the number of offenses known to the police or 
the number of arrests: 

o Organized crime takes nearly twice as much income 
from gambling and other illegal goods and services 
as criminals derive from all other kinds of criminal 
activity combined. 

o Unreported commercial theft losses, including shop
lifting and employee theft, are more than double 
those of all reported private and commercial thefts. 

o Of the reported crimes, willful homicide, though 
comparatively low i'n volume, yields the most costly 
estimates among those listed on the UCR crime 
Index. 

o A list of the seven crimes G with the greatest economic 
impact includes only two, willful homicide and 
larceny of $50 and over (reported and unreported) , 
of the offenses included in the crime Tndex. 

o Only a small proportion of the money.expended for 
criminaI'justice agencies is allocated to rehabilitative 
programs for criminals or for research. 

Employee theft, embezzlement, and other forms of 
crime involving business, which appear in relatively small 
numbers in the police statistics, loom very large in dollar 

:; See generally the models developed by the Commission's Task Force on 
Science and Technology in chapter 5 of its report. Also, President's Commis'3ion 
on Law Enforcement and Administration of Justice, "The Chll1Jenge of Crime in n 
Free Society" (Washington: U.S. Government Printing Office, 1967), fig. 5 at 
pp. 262-263; fill'. 6 at pp. 264-26; and table 5 at p. 265 (hereinafter referretl to 
as Prcsidcnt's Commission, General Report); National Council on Crime and 
Delinquency, "Correction in the United States." in President's Commission on 
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volume. They make up the bulk of tlle more than $2 
billion which business annually loses in crirr:es for which 
losses can be estimated. Direct stealing of cash and mer
chandise, manipulation of accounts and stock records, and 
other forms of these crinles, along with shopliftmg, ap
pear to constitute a tax of 1 to 2 percent on the total 
sales of retail enterprises, and significant amounts in other 
parts of business and industry. In the grocery trade, for 
example, the theft estimates for shoplifting and 'employee 
theft almost equal the total amount of profit. Yet Com
mission and other studies indicate that these crimes are 
largely dealt with by business itself. Merchants report 
to the police fewer than one-quarter of the known of
fenses. Estimates for these crimes are particularly in
complete for nonretail industries. 

Fraud is another offense whose impact is not well con
veyed by police statistics. Just one conspiracy involving 
the collapse of a fraudulent salad oil empire in 1964 
created losses of $125 to $175 million. Fraud is especially 
vicious when it attacks, as it so often does, the poor or 
those who live on the margin of poverty. Expensive 
nostrums for incurable diseases, home-improvement 
frauds, frauds involving the sale or repair of cars, and 
other criminal schemes create losses which are not only 
sizable in gross but are also significant and possibly 
devastating for individual victims. Although a very fre
quent offense, fraud is seldom reported to the police. In 
consumer and business fraud, as in tax evasion, the line 
between criminal and civil fraud is often unclear. And 
just as the amount of civil tax evasion is much greater 
than the amount of criminal tax fraud, the amount of 
civil fraud probably far exceeds that of criminal fraud. 

Cost analysis also places the crimes that appear so fre
quently in police statistics-robbery, burglary, larceny, 
and auto theft-in somewhat different perspective. The 
number of reported offenses for these crimes accounts for 
less than one-sixth the estimated total dollar loss for all 
property crimes and would constitute an even lower per
centage if there were any accurate way of estimating the 
very large sums involved in extortion, blackmail, and other 
property' crimes. 

This is not to say, however, that the large amounts of 
police time and effort spent in dealing with these crimes 
is not important. Robbery and burglary, particularly 
residential burglary, have importance beyond the num
ber of dollars involved. The effectiveness of the police 
in securing the retum of better than 85 percent of the 
$500 million worth of cars stolen annually appears to be 
high, and without the efforts of the police the costs of 
these crimes would doubtless be higher. As with all cate
gories of crime, the cost of property crimes cannot be 
measured because of the large volume of unreported 
crimes; however, Commission surveys suggest that the 
crimes that are unreported involve less money per offense 
than those that are reported. 

The economic impact of crimes causing death is sur
prisingly high. For 1965 there were an estimated 9,850 
homicide victims. Of the estimated 49,000 people who 
lost their lives in highway acc~dents, more than half were 
killed in accidents involving either negligent man-

Law Enforcrment and Administration of Justice, "Task Force Report: Corrections" 
(Washington! U.S. Gavernmcnt Printing Office, 1967), appendix A, p. 19·1. 

If The ("limes and lh(,jr estimated costs nre gambling, 57 billion; driving wbile 
intoxicated, SI.B billion; fraud, 81.3 billion; willful homicide, $750 million; 103n· 
sbnrkingf 5350 million; and nnrcotics, $350 nlillion. The amonnts involved in 
unreported larceny :lrc not clear but nrc huse enol)gh to make Infccny onc of 
the 7 mOFt coatly crim(>s. 
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Economic Impact of Crimes and Related Expenditures Figure 1 
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slaughter or driving· under the influence of alcohol. An 
estimated 290 women died from complications resulting 
from illegal abortions (nearly one-fourth of all maternal 
deaths). Measured by the loss of future earnings at the 
time of death, these losses totaled more than $1 Y2 billion. 

Single events that occur sporadically such as riots or the 
sabotage of a commercial airliner sometimes cause siz
able losses. The Watts riots, for example, caused prop
erty losses of more than $40 million. 7 Antitrust violations 
reduce competition and unduly raise prices; the price
fixing conspiracy in the electrical industry alone cost the 
public very large sums of money.s The economic impact 
of many such crimes is hard to assess, however. Build
ing code violations, pure food and drug law violations, and 
other cru:'1es affecting the consumer have important eco
nomic consequences, but they cannot be easily described 
without further information. Losses due to fear of crime, 
such as reduced sales in high "'rime locations, are real but 
beyond measure. 

Economic impact must also be measured in terms of 
ultimate costs to society.lJ Criminal acts causing prop
erty destruction or injury to persons not only result in 
serious losses to the victims or their families but also in the 
withdrawal of wealth or productive capacity from the 
economy as a whoOle. Theft on the other hand does not 
destroy wealth but merely transfers it involuntarily from 
the victim, or perhaps his insurance company, to the 
thief. The bettor purchasing illegal betting services 
from organized crime may easily absorb the loss of a 10¢, 
or even $10, bet. But from the point of view of society, 
gambling leaves much less wealth available for legitimate 
business. Perhaps more important, it is the proceeds of 
this crime tariff that organized crime collects from those 
who purchase its illegal wares that form the major source 
of income that organized crime requires to achieve and 
exercise economic: and political power. 

CRIMES AGAINST THE PERSON 

Willful Homicide-$750 Million 

Willful homicide results in an economic loss both to the 
community, which loses a productive worker, and to the 
victim's family or dependents who lose a source of sup
port. This loss is essentially the sanle as the loss in other 
kinds of death and is normally measured by the earning 
capacity of the victim at the time of death. Other ex
penses, such as medical bills before death may also be 
involved. In 1965 there were an estimated 9,850 vic
tims of murder and non-negligent manslaughter.10 The 
present value of their total future earning potential at 
the time of death, computed on the basis of the average 
national wage for persons of the victim's age, amounts 
to about $750 million (discounted at 5 percent).n This 
estimate represents total earnings rather than savings. 
Losses due to negligent manslaughter, which is almost 
entirely a motor vehicle offense, are discussed later under 
"Traffic Offenses." 

1 Governor's Commission on tho Los Angeles Riots, "Violence in the City-
An End or a Beginning?" (Los Angeles: Office of th(' Governor, 1965) ~ p. l. 

H See ch3pter fl, "While.Cnllar Crime." 
II Se. generally Wickcrshum Co,ts Report, pp. 68-69. 
10 "UCR, 1965, It p. 51. 
II Tho method used to compute these figures Inay he found in DorotIlY P 4 Price, 

"Estimating the Cost of Q--lIess" (U.S. Department of Health, Education, and 
Welfare, Health Economics Series, No.6, Washington: U.S. Government Printing 
Office, 1966). pp. 13-19. 
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Assault and Other Nonfatal Crimes Against the Person-
No Reliable Estimate 

Personal injuries from crimes such as assault, robbery, 
and rape result in substantial economic losses to the vic
tims for time lost from work, medical bills and other 
incidental expenses. In some cases permanent earning 
capacity may be impaired. Civil courts also ordinarily 
allow payments for pain and suffermg in cases of this sort. 

At present there are no reliable data available either 
as to the number of cases in which injury occurs or the 
degree of injury involved. Some data are being collected 
under the British Criminal Injuries Compensation Act 
which was enacted in 1964 and should begin to accumu,.. 
late shortly under similar legislation recently enacted in 
California and New York and under consideration in 
other States.12 

Limited studies suggest that some injury may occur 
in as much as two-thirds of all reported Index c~1mes 
against the person.13 Injury also occurs in some nOri
Index crimes, such as simple assault.14 The p';fcentage 
requiring hospitalization is greater, however, in the case 
of Index crimes against the person, occurring in as many 
as one-fifth to one-sixth of all such crimes. While avail* 
able evidence suggests that the degree of injury on the 
average is significantly less in the case of unreported 
crimes,15 it is clear that not all cases involving injury are 
reported. 

If a loss of one week's wages of $100 and medical bills 
of $250 were assumed for each victim hospitalized and a 
total loss of $50 for each victim injured but not hospital
ized, the total loss in 1965 would be around $65 million.1o 

This figure is substantially higher ,than the $3 million an
nual loss rate now being paid out under the British plan 
even when adjusted for the higher U.S. population and 
the reported crime rate for these offenses. 

CRIMES AGAINST PROPERTY 

This category includes both property destroyed by 
crimes such as arson and vandalism and property tllat is 
transferred by theft or otherwise against the will of the 
owner from a victml to the crilninal sector. From the 
point of view of society as a whole these losses are not 
alike. Property which is destroyed is no longer part of 
the overall stock of goods and services available to soci
ety whereas transferred property is still in bemg and 
retains its utility, although in the hands of the thief. 
From ,the point of view of the victim, however, the result 
is the same. 

PROPERTY DESTROYED 

Arson-$lOO Million 

The National Fire Protective Association maintains 
estimates on all fires other than those for government and 
forests. It estimates that out of a total fire property loss 
of approximately $1.5 billion in 1965 about $74 million 

12. See Gilbert Gets, HSlntt' Compensation to Victims of Violent Crimes," np
JH,·ndix C. 

13 See chapter 2 at note 23. 
11 Sec Marvin E. WolCgllng, "Uniform Crinlc Reports: A Critical Appraisal," 

Uhiversity 01 1'enllsylvnnia Law Heview, 111: 709-738, April 1963. 
1:; Bureau of Socinl Science Research (unpUblished data collccted for the 

Prrsident's Commiltsion on Law Enforcement nnd Administration of Justice, 1966). 
10 The ratc of injury and hospitalization for unreported crimcs was assumed to 

be only one·half that of reported crimes. 
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was due to arson.l1 No estimate is available for 105Ses by 
the government. Forest Service figures indicate that in 
1965 about one-fourth of all forest fires were incendiary 
in origin.1s Apportioning the $92 million in losses caused 
by all forest fires, those attributable to incendiarism could 
be estimated at about $23 million. 

Vandalism-No Reliable Estimate 

Willful or malicious destruction to property is a wide
spread offense for which there are few statistics. Total 
arrests for 1965 can be estimated at about 121,500/° but 
it is clear that only a small percentage of offenders are 
apprehended. 

Commission surveys indicate that public service insti
tutions, businesses, and individuals all report extensive 
damage du.e to vandalism. Significant losses to public 
schools, street lighting systems, public housing, and public 
transit systems, and lesser damage to other public service 
institutions were indicated by one survey in three cities.20 

Some representative annual costs found by the survey are 
shown in ,table 2.21 Public school glass breakage alone 
has been estimated at $4 to $5 million nationally. No 
estimates are available for vandalism of businesses, but it 
is clear that it is extensive, particularly in high crime rate 
districts, where vandalism is often so severe that windows 
are often boarded up to prevent breakage. The average 
loss rate due to vandalism on housing and construction 
projects in New York City is reported to be nearly 30 
percent.22 

The national survey of households combined a question 
concerning vandalism of individuals (like ripping down 
a fence or breaking off a car aerial) with one concerning 
losses from the burning of property. The responses in
dicated an average loss of $120, recovery of $18, net loss 
of $102, and a total estimated national bill from both 
vandalism ana burning of $210 million.23 While there is 
no way of apportioning this figure, it seems clear that a 
sizable part is due to vandalism. 

Table 2.-Vandalism Costs by Type of Organization 
and City, 1965 

Housing ____________________________________ _ 
Schools: 

~~~~~ctiijC:_::::::::::::::~:::::::::::: Trans portabon _____________________________ _ 
Parks and recreation ________________________ _ 

~~~h~~~;;iiies:::::::::::::::::::::::::::::: 

Washington 

$100,000 

118,3202 
81,500 

209, 000 
(1) 
8,000 
3,000 

Boston 

$150,000 

109,2442 

8~ 
20~, 000 

5,000 
(3) 

Chicago 

(1) 

(1) 
(1) 

$145,000 
35,000 
5,000 
2,500 

1 O~gan~ations did not supply city-wide infonna.tion on vandalism costs. 
2 Wlndqw br~akage !,Ion~. .If c~mplete vandalISm costs were available dala from Iwo 

Boslon hl~h ~nme police d)slncls Indlcale Ihat Ihe figure would be considerably higher' 
Ihe Iwo dlstncts had c0'.l1bl.ned costs of $163,656 for vandalism and illegal entry. ' 

3 The Boston Gas Co. indicated no substantial damage from vandalism. 
SOURCE: ~te~hen .Cutler and Albert J. Reiss, Jr., "Crimes Against public and Quasi

Publ!c Or~antzabo~s)n Boston, Chicago, and Washington, D.C." (A special survey for the 
PreSident s Commission on law Enforcement and Administration of Justics, 1966). 

11 "Fires and Fha Losses Cla!5ified, 1965," Firo Jourua] September 1966 pp 
33-38. 35. " • 

( 
18 U.S. Depar~n:e!1t Df Agricultu!,c. Forest Service, "]965 Forest Fire Statistics" 

'Y:shingtoll: DIVISion of Forest Fue Control, 1%6) t p. 5. 
lishe~e::tr:.l Bureau of Investigation, Uniform Ctime Reports Section, uDpub. 

p ~l!,tebhen .Cu~)cr n~d Albert J. Reis., Jr., "C";me. Against Public nnd Qunsi-
u 21 1C rganu;ahOl}9 J!! Bost?D, Chicago, and Washington, D.C.," supr!O. note 3. 

John lIf. lI!a':1lD: JuveDl)c Vandalism" (Springfield, m.: Cbar)e~ C. Thomns, 
~961), pp. 9-1., JDdlcatcs a number of similar costs for earlier y"'ars The autb 

so states that the exact cost is "incalculable" and in th~ i'';Ulions'' ( 3)r 

PSe·baI~o D01Uglas H. l\iacNeil, "Is Vandalism Actually on th; Increase?" lederal 
to ahoD, B: 16, March 1954-. • • 

INVOLUNTARY TRANSFERS FROM VICTIMS TO CRIMINALS 

Robbery-$27 Million Plus 

This crime involves the taking of property by force or 
threat of force. The estimates made here are for prop
erty transfer losses incurred as a result of robberies with
out the added personal costs due to injuries sustained or 
time lost from work. The UCR estimates the -total num
ber of robberies to be 118,916 or 61.4 per 100,000 popula~ 
tion in 1965.2•

j Data on two-thirds of these indicate an 
average loss of $254 per robbery and a projected national 
loss of more than $30 million as shown in table 3. The 
UCR also indicates a recovery rate of about 11.6 percent 
of the losses du.e to robbery, burglary, and larceny, making 
the net reported loss about $27 million. 

This total is substantially less than the $49.4 million 
estimated by the national survey of households.25 And 
that survey did not cover any business robberies except 
those in which the individual interviewed wag the victim. 
Since about 40 percent of all robberies appear to be busi
ness robberies (see table 3) , and since most of these would 
not have been covered by the survey, the total may be as 
much as $60 to $65 million. 

Table 3,-Estimated Average and National Losses by 
Type of Robbery, 1965 

Type 
Percent of all !.vera~e Total national 

robberies loss per victim IOSG (In millions 
(in doll~rs) of d~lIaJS) 

Highway_____________________________ 51.4 113 6.9 
Commercial house____________________ 20.4 421 10.2 
Gas or service station__________________ 5.9 109 .<1 

~~;13e~~J~:_~:::::::::::::::::::::::: ~: { ~§t U Bank ____________ . ________ .__________ .9 3,7
2
8
0
9
3 

4.0 
Miscellaneous__ ______________________ 9.9 2.5 

t~~~r;if~~~~~~~;~~~~~~~~~~~~~~~~~~~~~ ~~~ ~~~~~~~~~~~ ::::::::::~~~: ----------:H 
1 The estimated recovery rate was computed by subtracting auto thel! from both the 

value of goods stolen and the recovered valuation as indicated in the UCR. No separate 
figure.s are given for robbery, burglary or larceny; hence, 11.6 percent represents Ihe 
combined recovery rate. 

SOURCE: "UCR, 1965," tables 14-15
6 

based on 646 cities 25,000 and over with a totat 
estimated 1965 population of 75,400,00 , p. 105. 

Extortion~N 0 Reliable Estimate 

This crime also usually involves force or .the threat of 
force. It is undoubtedly a very profitable crime but al
most no factual information is available.20 

Burglar)1---$251 Million Plus 

This crime includes unlaWful entry to commit a felony 
or a theft whether or not force was used. In 1965 there 
were an estimated 1,173,201 burglaries.27 Cost data on 
a little over half of these, shown in table 4, indicate an 
average loss of $242 per burglary and a projected national 
total of about $284 million. Subtracting the estimated 

:3 LeoDard Duhl, "The Possibilities of Minimizing Crime-InducinG' Factors by 
the Design and Construction of City Areas, If in National Symposium aD Scienc;:e 
nnd Criminal Justice (Wushington: U.S. Government Printing Office, 1967), p. 63. 

"" Se. table 1 in tbis cbapter. See also Thorstan Sellin nnd Mnrvin E. Wolf· 
gang, liThe Measurement of Delinqucncy" (New York: John Wilcy and SODS, 
1964), p. 211. 

.. "UCR, 1965," p. 51. 
:!:1 See table 1 in this chapter. 
:!/) The few Federal prosecutions are discussed in Officn of the Attorney General, 

1965 Annual Report, pp. 2M, 20~210. Sec also Chicago Crinlc Commission 
OlA Report on ChIcago Crime for 1%5," pp. 104-105. t 

:n "UCR, 1965," p. 51. 



Table 4.-Estimated Average and National Losses by 
Type of Burglary, 1965 

Type 

Residence: 

Percent of all 
burglaries 

Average Total national 
loss ~er victim loss (in millions 

(in dollars) of dollars) 

NighL__________________________ 25.4 247 73.7 
Non?e~~iijii:e-:------------------------ 24.1 274 77.5 

~~ghL------------------------- 4~. ~ ~~~ lI~' ~ 

i~~~~:~:~~~~I~~~~~~~~~~~~~~~~~~~~~~~~ :::::::::ii~~: ::::::::::~~~: --- -- -- --2~~~~ 
National net loss______________________ ______________ ______________ 251. 0 

'The estimated recovery rate was computed by subtracting aUlo theft from both the 
value of goods sloien and the recovered valuation as indicated In the UCR. No separate 
figure~ are given for robbery, burglary or larcenYi hence, 11.& percent represents the com
bined recovery rate. 

SOURCE: "UCR, 1965," tables 14-15, based on 646 cities 25,000 and over with a tala I 
estimated 1965 population of 75,400,000, p. IDS. 

11.6 percent of recoveries gives a net reported loss of 
about $251 million. 

The national survey of households indicated a loss of 
about $313 million for individuals alone, more than twice 
the net loss indicated by the DCR for residential bur
glaries. This means that ,the total may be as much as 
$450 to $500 million. 

Larceny-$i96 Million Plus 

This offense includes any theft, other than auto theft, 
not involving force, violence, unlawful entry, or fraud. 
For 1965, the total number of larcenies known to the 
police of $50 and over is estimated to be 762,352.28 The 
total number of all larcenies can be estimated as about 
2,660,000.20 Losses from larcenies, as reported to the 
UCR, are shown in table 5. The average loss per lar-

Table 5.-Estimat~d Average and National Losses by 
Type of Larceny, 1965 

Type 
Percent of Average Total national 

all larcenies loss per victim loss (in millions 
(in rlollars) of dollars} 

Pocket-picklng_______________________ 1.0 100 2.6 
Purse-snatching______________________ 1. 7 45 2.0 
Shoplifting___________________________ 7.8 27 5.6 
From autos (except accessories)________ 19.5 110 57.0 
Auto accessories______________________ 20.2 40 21. 5 Blcycles ____________________________ . 15.4 28 11.5 
From buildings_______________________ 18.3 159 77. 3 
From coin-operated machines__________ 1.7 19 .9 
All other_____________________________ 14.3 115 43.7 
Average loss_________________________ ______________ 84 _____________ _ 
Total, r.ationalloss____________________ ______________ ______________ 222.1 
Recovered ,_______ ______ __ ___________ 11.6 _____________ _ 25.8 
National net loss ______________________ .. ____________ ______________ 196.3 

1 The estimated recovery rate was computed by subtracting auto theft from both the value 
of goods stelen and the recovered valuation as indicated in table 15. No separate figures are 
given for robbery, burglary, or larcenYi hence, 11.6 percent represents the com bined re
covery rate. 

SOURCE: "UCR, 1955," tables 14-15, based on 646 cities 25,000 and over with a total 
ostimated 1965 population of 75,400,000, p.l05. 

2!J "UCR, 1965." p. 51. 
:g Derived {rom "UCR, 1965:' pp. 51, 94-95. 
:10 Charles A. Stewart, "The Nature and Prevention of Fraud" Journal of AGo 

countancYr February 1959, pp. 41047. Harvey BUNtein, "Not So Petty Larceny," 
Harvard Business Review, May-June 1959, pp. 72-79; Stephen Wales, "Embezzle
ment and Its Conlrol" (Richmond. Ind.: Ins"iman Printers & Publishers, 1%5). 

31 Federal Bureau of Invc&tigation, Uni!orm Crime Reports Section, unpub. 
lished data. -

32 Maurice L. Breidentbal, Jr., "Loss Prevention and Insurance," in Al21eriran 
Bankers Association, Prot("~tive Dulletin, May 196(i~ pp. 1-3. These arc actual 
embezzlement losses only. When a bank is forced to close a8 a result of embezzle· 
ment, the 108s is considerably highel'. 

3.1 Federal Home Loan Bank Board. Sec also U.S. House of Representatives, 
Committee on Government Operations, "Crimes Against Banking Institutions" 
(I~ouse Rept. No. 1147, 88th Cong., 2d sess., February 1964), p. 12. This report 
POlDts out, tor example. that in 1961 a single s&vings and lOBn association 8uf· 
fered losses in exccss of S800,000. 
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ceny was $84 and the estimated national loss amounted 
to $222 million. After the estimated 11.6 percent,of re
coveries are deducted, the national net loss was approxi
mately $196 million. 

This compares with a total national estimate, based on 
the NORC survey of households, of $170 miIlion-$128 
million in larcenies $50 and over, and $42 million in 
larcenies under $50. These losses are wholly for individ
uals. Since at least $80 million of the total reported by 
the UCR is for business, it seems clear that this crime is 
underreported both for individuals and for bUSInesses. 
Unreported business theft is discussed later in a separate 
section. 

Embezzlement-$200 Million Plus 

This offense involves theft of property or money by per
sons in a position of trust. Estimating the losses from this 
offense has been likened to guessing the size of an iceberg. 
The nature of the offense is such that it is usually kept hid~ 
den. It is difficult to estimate how much money is in
volved even in those cases which are discovered. The 
victim is often more interested in restitution than in prose
cution and in many cases wishes to avoid public disclosure 
for fear that it will harm the reputation of the business.3o 

The UCR maintains data on arrests but not on offenses 
known to the police or the amounts involved. In 1965 
total arrests could be estimated roughly as about 11,500.31 

Data main~ained by the American Bankers Association 
indicates that 'banks lost about $15.3 million in 1965.32 

Savings and loan associations are estimated to have lost 
an additional $1 million.33 These totals compare with 
deposits of $332.4 billion for banking 34 and $110.3 billion 
for savings and loan associations. as Arrests in these in
dustries account for about one-third of total arrests for 
embezzlement.3G If average embezzlement losses for other 
industries were about the same, the total national loss 
would be in the $45 to $55 million category. 

This figure is almost surely too low. Fidelity insurance 
covers only about 15 to 20 percent of all firms 37 and 
sustained losses totalling $45 million in 1964.38 If it were 
assumed that the same proportion of uninsured firms had 
embezzlement losses as did insured firms, and if allowances 
were made for the high rate of insurance in the banking 
and savings and loan industries,3D a national total of 
around $200 million could be estimated. 

Existing data indicates that this is very much a white
collar crime. In 1960, the bank embezzlers were 100 
bank presidents, 65 vice-presidents, 145 managers, 345 
cashiers, and 490 others, principally tellers and clerks.40 

Unreported Business Theft-No Reliable Estimate 

The amount of larceny and embezzlement suffered by 
business that is known to the police is clearly only a small 
part of such losses incurred by businesses. 

3' Federal Reserte Board of Gavernors, "Fedcral Rescrve Bulletin," April 1967, 
p.610. 

"Federal Home Loan Bank Board, oUSBvings and Home Financing Source Book, 
1965" (Washington: Federal Home Loan Bank BOPId, 1966), p. B. 

a8 This figure was estimated from ··UCR, 1%3," p. 104; "UCR, 1964," p. 107; 
and U.S. House of RepresentDtivcs, Committee on Government Operations, supra 
note 33, p. 10. 

31 Insurance Information Institute, uInsurancc Facts, 1966" (New York: Insur
ance Information Institute, 1967) t p. 24. 

M Gilbert H. l\Ieycr. American Insurance Association, paper presented at the 
National Symposium on Science and Criminal Justice. Wasllington, D.C., June 
22-23, 1966 (mimeD). 

:IV U.S. House of Representatives, Committee on Government Operations, supra 
note 33, p. 4. 

,0Id •• t p. 22. 
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Retail trade. Retail firms commonly have a sizable 
amount of stock shortage, or inventory shrinkage, that 
cannot be accounted for by any known cause. Mark
downs, spoilage and other known causes of loss, such as 
burglary and robbery, are usually accounted for specifi
cally and not included in the inventory shrinkage. The 
major p~rt of the shrinkage is therefore due to record
keeping errors, shoplifting, employee theft, and embez
zlement through stock-record manipulation. While 
there is no relia:ble way to determine what losses are due 
to crime and what to error and other causes, the industry 
commonly estimates that as much as 75 to 80 percent of 
all shrinkage is the result of some kind of dishonesty:u 
This means in effect a crime tariff, totalling more than 
$1.3 billion annually, or about 1 to 2 percent of the value 
of all retail sales, as shown in ta:ble 6. 

It is difficult to tell how much of this loss is due to 
shoplifting and how much due to employee dishonesty. 
Shoplifting is clearly a widespread offense--suffered to 
some extent by virtually all retail stores.42 Grocery 
supermarkets surveyed in an industry study apprehended 
nearly six customers per million dollars of annual sales.43 

In the Commission's survey of neighborhood businesses in 
three cities, 65 percent of the wholesale and retail busi
nesses and 47 percent of all businesses surveyed experi
enced some shoplifting 10sses:i4 Many larger businesses, 
such as department stores, maintain special security staffs 
to deal with shoplifting and employee theft.45 

Most businesses are not able, however, to estimate very 
well the amount of their losses due to shoplifting. Of the 
21 companies responding to the supermarket study, only 
5 ventured to estimate the amount of pilferage. One 
indicated the amount taken by apprehended shoplifters, 
one doubled and another tripled this amount. The 
others cited either their inventory shrinkage figure or 

Table 6.-Estimated Retail Losses Due to Dishonesty 

Type of business 
Estimated Estimated in. Estimated loss 

Gross sales I percent of vento~shrlnk. due to dishon· 
(billion shrinkage age million es~ ~million 
dollars) dollars) • 01 ars) 

Merchandise and 
appareL. •••••.••••• 44.0 1.34 a 590 443 

Grocery stores •• '" •••• 57.1 1.00 4 571 428 
Other (drug stores, 
et~ ••••••••••••••. 29.8 2.004 596 447 

otal. •••••••••••. 130.9 1.34 1,757 1,318 

I Department of Commerce Bureau of the Census, ·'U.S. Censu$ of Business: 1963," 
Vol. t I, pp. 1-7,1-8. This was lhe most recent survey of all retail businesses. Estimates for 
1966 based on a sample Indicate current figures 25 to 35 percent higher. 

'Inventory shrinkage Is normally accounted for "at retail." 
• The National Retail Merchants Assoclalion, whose membership comprises about 20 

percent of all dapartment stores and whose members account for about $5 billion annually 
In sales, rUblishes annually the results of the operations of Its members~lp In "Operating 
Results 6 Department and Specialty Stores." The shrinkage figure given here Is for 1964. 

4 These are composite estimates based on discussions with a variety 01 Industry and 
security experts. 

• Businesses such as lumber and building materials dealers, auto dealers, mall order 
houses, furniture stores, and eating and drinking places, which have limited shoplifting 
problems were omitted. These businesses do, however, suffer losses from employee theft. 

41 This is a composite estimate based on discussions with industry and security 
expertS. 

4!1 There arc many general discussions of this. One receot article is Earl Selby, 
"Youlhfu1 Shoplifllng: A National Epidemic," The Reader's Digest, April 1967, 
pp.95-99. 

43 Super Market Institute, "Facts on Security" (Chicago: Super Market In .. 
stitute, Security Specialists Conference, mimeo report, '1966), p. 5. 

H The Reiss studies, Field Surveys III, supra note 3, p. 103.. ' 
4:5 Mary Owen Cameron, "The Booster and the Snitch" (New York~ The Free 

Press of Glencoe, 1964), pp. 63-&1. 
40 Super Market Institute, supra note 43, p .. 5. 
-n The Reiss studies, Field Surveys III, supra nole 3, at pp. ]06, 109. 
4S The l'easons for this failure are very practical ones: A stronger interest in 

compensation than in prosecution, the time and hother involved, the risk of law .. 
suit~ for fa1ge arrest against the store, etc. See Roger K.. Griffin, itA View of 
Sboplifting in the Amuent Society," revision of a paper read at the Security 
Conference, February 1965, in Los Angeles, mimeD" p. 3; and Mary Owen 
Cameron, supra note 45, pp. 20-38. 

40 The Reiss studies. Field Surveys III, supra note 3. p. 112. 
50 Super Market Institute, supra note 43, p. 5. 

figures that had been published in the trade press or 
mentioned at meetings.46 In the Commission's three-city 
survey, most neighborhood businesses lacked inventory 
control or accounting systems that would permit them to 
make valid estimates as to amounts. Twenty-three per
cent of those claiming some shoplifting loss were unable 
to estimate the amount of loss at all, The median loss 
of those who did make estimates was between $100 
and $500 annuaIly.47 

Stores differ widely in the way they deal with shop
lifting, but it is clear that most is never reported to the 
police.48 In the Commission's three-city survey, less than 
38 percent of the owners and managers surveyed called 
the police when adult shoplifters were apprehended and 
only 33 percent called for both adults and juveniles.4o 

Grocery store studies show that less than 15 percent of 
those apprehended are prosecuted. 50 Other stores are 
known to differ widely in their treatment of shoplifters, 
some reporting every minor offender while others report 
only the professional shoplifter. 51 The District of Co
lumbia Crime Commission found, for example, that the 
number of shoplifting offenses increased with a change in 
court processing procedures which permitted private de
tectives to handle cases without the presence or testimony 
of a police officer .52 

The few studies that exist and the experts consulted by 
the Commission are nearly unanimous in asserting that 
employee theft accounts for a far greater percentage of 
inventory Joss than does shoplifting, with some sources in
dicating that the percentage might run as high as 75 to 
80 percent of the tota1.53 

If these estimates are correct, the amount of unreported 
shoplifting could be estimated at $300 to $350 million. 
This dwarfs completely the amount of reported shoplift
ing, which on the basis of an average offense of $27 and an 
estimated 250,000 offenses would total less than $6 
million.64 While the volume of reported shoplifting has 
been rising within the last few years-69 percent between 
1960 and 1965 in cities reporting to the FBI in both 
years and totalling nearly one-quarter of the popula
tion,55 the proportion of reported shoplifting is so srqall 
compared with all shoplifting that it is difficult to tell 
what the trend has been. This is particularly true since 
the policy recommended by the local merchants' associa
tion with regard to the handling of shoplifting, upon 
which the rate of reported shoplifting often depends, is 
subject to change from time to time. 

Data on employee theft is also inadequate but it is 
clear that this offense is also pervasive.5O One manage
ment consultant has stated that in "projects involving a 
survey of systems and procedures, materials handling, 
inventory control, etc., with no indication of dishonesty, 
we find falsification of records, inventory manipulations, 
or outright theft in more than 50 percent of the assign
ments," and that of $60 million in losses uncovered in one 

51 Mary Owen Cameron, supra note 45. pp. 16-17.. See olso ller discussion 
regarding the selectivity of shoplifters apprehended who arc proseeuted (pp. 
21-24). 

5l "Report of the President's Commission on Crime in the District of Colum
bia," (Was1Ilngton: U.S. Government Printing Office; 1967), p. 89 nod tJote 22. 

6:J Some of the studies are summarized jn Mary Owen Cameron, supra Dote 45, 
pp. 9-15. 

&1 "UCR. 1965," table 14, p. 10~, Tho estir.:lated .arrests for shopUfting covering 
38 percent of the population were 112,361. This wa. innated 10 refiect Ih. lotal 
U.S. population. 

65 Federal Bureau of Investigation, Uniform Crime Reports Section, unpublished 
data. 

riG See, for el:amplc j Alex Lee Gregory. "Why Workers Steal," Saturday Evening 
Post, Novemher 10.1962, pp. 68-69; uPrcventing and Detecting Fraud in Business," 
American Management Association Bulletin No. 43, 196it Many of the techniques 
used nrc further discussed in Harvey Cardwell, HPrinciples of Audit Surveillance" 
(1960); and Surety Association of America. "Safeguards Against Employee Dis
honesty" (1954). (The S500 million estimate for emp10yee dishonesty is not an 
official insurance industry estimate. Letter from the Surety Association, dated 
December 21, 1966). 



year, more than 62 percent was by employees at execu
tive and supervisory levels.u7 The companies in the 
supermarket survey indicated that nearly orie percent of 
all employees had been apprehended for some form of 
dishonesty in 1965. Known losses, however, were only 
0.01 percent of sales.58 In the Commission's three-city 
survey, 8 percent of all businesses reported an employee 
involved in a larceny of $50 or more in the 18-month 
period covered.5U The studies indicate that employee 
theft is reported to the police even less than shoplifting.GO 

Nonretail Business. Outside the retail industry there 
is even less information concerning the amou.nt of loss to 
business due to dishonesty. A study by the National In
dustrial Conference Board of 473 companies indicated 
that 20 percent of all companies and more than 25 per
cent of those with more than 1,000 employees found em
ployee theft of tools, equipment, materials or company 
products presented a real problem. More than half of 
those reporting a problem indicated that the problem 
included both white and blue collar workers.61 

There is no real information, however, as to the 
amounts involved. Shrinkage figures for individual firms 
in the wholesale business go as high as 0.5 percent of sales, 
with 75 percent estimated as employee theft. Losses in 
the wholesale business and in other lines go into the mil
lions even for a single firm.G2 Insurance experience and 
security experts indicate that most losses even in cases of 
em'bezzlement are of goods rather than cash. 

In the transportation industry there is considerable 
pilferage in the handling and transfer of merchandise. 
Reliable information is difficult to obtain but this seems 
to be particularly true in the ports. A 1959 survey by the 
New York State Waterfront Commission to which 104 of 
153 companies responded indicated pilferage losses of 
$11 million.o3 Information from other ports and from in
dustry experts indicates that losses may run as high as one
half to one percent of all nonbulk cargo. While less in
formation was available to the Commission concerning 
trucking and railroad experience, it seems clear that losses 
in these fields are also substantial. 

Insofar as business is concerned the amount of loss seems 
to depend at least in part on the attitude of management. 
In the retail industry, there appears to be a strong relation
ship between the amounts spent for sales personnel and 
the amount of loss from dishonesty. Some businesses are 
apparently willing to accept the higher loss rates that go 
with fewer controls on the grounds that what they save in 
selling costs more than compensates for the dishonesty loss. 
Discount stores art; an example of this kind of store, ex
periencing losses nearly double that of the more conven
tional stores. G4 One national dry goods chain, on the 
other hand, through careful controls and a low turnover 
in personnel experiences a loss rate less than half that of 
the remainder of the industry. or. In both retail and non
retail businesses there seems to be some connection be-

51 Norman Jaspan, "Wholesalo Theft on the Retail Level," Stores, November 
1964, pp. 33-35, 34. 

59 Super Market Institute, aupra note 43. p. 6. 
U9 Albert J. Reiss, Jr., "Employee Honesty in Businesses and Organizations 

in Eight Police Precincts of Thrr.e Cities," supra note 3, p. 7. 
00 Id. at p. 8. Sec also J. J\ ?tbl'tin, supm note 2 at p. 61; and J. P. Martin, 

"Offender. a. Employees" (New York, St. Martin'. Press, 1962)' pp. 75-107. 
61 National Industrial Conference Board, "Personnel Practices in Factory nnd 

Office: Manurarturing" (Pers(Jrmei Policy Study No. 194, New York: National 
Industrial Conference BoanI, 1964). p. 140. 

G3 Stet for example, Irwin ROBS, "Thievery in the Plant," Fortune, October 
1961, pp. 140-143, 202, 21H, 207. 

0.1 According to the Waterrront Commission. tonnage increased by 30 percent 
between 1959 nnd 1965. 

G4 A survey by the University of MUlJsacbu.scUs, "Operating Results of Sel£· 
service Discount Department Stores-1965u Indicated inventory shrinkage Uat 
t'et4il'~ of about 2.7 percent (p. 12). This is Deady double that shown for ordinary 
department storeS t see table 6 in this chapter. While it is likely that discount 
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tween the amount of theft and the opinion that employees 
have of the establishment's personnel policies. There are 
also some indications that theft may be a lesser prob
lem in small establishments than in large ones.OO 

Much of the loss from employee theft and shoplifting is 
not insured because there is no way to establish the exact 
amount of loss due to theft.o7 The significance of the 
amou.nts involved is indicated by the fact that in the 
grocery industry, the percentage of loss is about the same 
as the industry's net pfOfit after taxes.08 

Auto Theft-$l40 Million 

This offense includes stealing or driving a car away 
and abandoning it. It does not include taking for tem
porary use when the car is actually returned by the taker 
or unauthorized use by those having lawful access to the 
vehicle. In 1965 the UCR estimated a national total 
of 486,568 auto thefts.GD Based on an average value of 
$1,030, this totals about half a billion dollars. Roughly 
64 percent of cars which are stolen are recovered within 
48 hours, however, and about 88 percent eventually. The 
value of those never recovered in 1965 was more than 
$60 million.70 Total losses exceeded this figure, however, 
because some cars were damaged when recovered and 
because the owner lost the use of his car during the period 
it was away. 71 

Nearly two-thirds of auto thefts are at night and over 
one-half from residential areas. VCR data indicates that 
about 75 percent of the cars are taken for joyriding or for 
unknown purposes, about 8 percent for stripping for parts, 
5 percent for use in another crime or for escape and the 
remaining 12 percent for resale.72 

Fraud-No Reliable Estimate 

This offense covers any method of obtaining money 
or property by cheating or false pretenses, except through 
forgery or counterfeiting. It includes the intentional 
passing of bad checks and consumer fraud. 

It has sometimes been asserted that this is the most 
common of all offensesY It seems clear that it is a very 
widespread offense and that the amounts involved are 
substantial. 

While there are many estimates regarding various kinds 
of fraud, they are often based on very limited informa
tion. Estimating criminal fraud is particularly difficult 
because the line dividing it from civil fraud is that of 
criminal intent. The fragmentation of agencies dealing 
with fraud also makes estimation difficult. Much fraud 
is reported directly to a prosecutor or some private 
organization such as the Better Business Bureau rather 
than to the police. The 76,000 arrests estimated ,to have 
been made by the police in 1965 for fraud are in large 
part for passing bad checks.74 

stores llavc more l:}cordkecping error than mOlc conventional storcs it seems likely 
that they also lose more to dishonesty. 

os Information from retail industry sources. 
60 Erwin O. Smigel, Hpublic Attitudes Toward Stealing, liS Related to Size of 

the Victim Organization," American Sociological Review, 21: 32D-32G, June 1956. 
61 Information from industry and insurance sources. 
63 Information supplied by the Super Market Institute, June 1967. 
GU "UCR, 1965," p. 51. 
70 HUCR, 1965:' pp. 17-18; table 15, p. 105, and "UCR 1963," p. 23. 
11 The Department of Justice estimates a direct financial ]oss of S140 million 

when damages to recovered automobiles nrc included (press release, FebnJary 26, 
1967). 

'iZ "UCR, 1965," p. 18. 
II See, for example, Edwin H. Sutherland and Donald R. Cressey, "Principlcs 

01 Criminology" (7th cd., PhiladeJpllia: J. B. Lippincott, 1966), p. 45. 
H Fedcral Bureau of Investigation, Uniform Crimo Reports Section, unpublished 

data. 
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To get some idea of the extent of fraud against individ
uals, the NORC national survey of households asked 
whether individuals had been cheated, given a bad check 
01' swindled out of money or property in any way. The 
responses indicated a rate of over 250 cases per 100,000, 
as compared with less than 40 cases of arrest for fraud 
per 100,000 population reported to the police by both in
dividuals and businesses. The average loss was $906, 
the average recovery $150 and the averape net loss $756. 
Based on the survey, the total estimated national loss for 
individuals would be around $370 million. 

The survey also asked whether individuals had been 
cheated by anyone misrepresenting what he was selling or 
charging a higher price than that he first quoted. The 
responses indicated a rate of about 120 cases per 100,000 
population with an average loss of $99, an average re-

. covery of $20 and an average net loss of $78. This would 
give a national total of about $18 million a year in con
sumer fraud-·a figure that is almost certainly understated. 

The national survey did not cover the victimization 
of businesses by fraud. A Commission study, however, 
did survey a sample of neighborhood businesses in selected 
precincts of three cities regarding the extent to which they 
had been victims of bad checks. The survey indicated 
that about 40 percent of the businesses cashing checks ex
perienced some problem with 'bad checks and about 16 
percent experienced a "real problem." The survey also 
indicated that the volume of bad check passing which 
goes unreported is substantial. Only 19 percent of the 
firms cashing checks call the police under any circum
stances and an additional 8.1 percent call only:f they are 
unable to collect themselves. No percentage of recovery 
was indicated.75 

These Commission surveys provide some useful infor
mation regarding the extent of fraud and bad check 
passing. Because of the difficulty in framing questions, 
however, they do not appear to be as reliable as other 
information regarding fraud. 

Although almost all frauds are State offenses, many are 
also subject to Federal prosecution. One important 
source of information, therefore, concerns Federal 
prosecution.7G 

The prevention of fraud involving use of the mail is the 
responsibility of the Post Office Department. In 1965 it 
reported that in cases actually prosecuted the public lost 
some $92 million and that about $3.2 million was re
covered. The Department has also estimated that all 
mail fraud, including that which is not detected, may run 
as high as $500 million annually.77 

Fraud in the sale or promotion of securities is policed 
by the Securities and Exchange Commission. For the 
past few years it has annually referred cases involving 
$24 to $58 million for prosecution. The cost to the public 

13 Tbe Reiss studies, Field Surveys nT. snpra note at pp. 119. 121. 
7. Office of the Attorney General, 1965 Annual neport, pp. 201-204. 
i1 Information supplied by the U.S. Post Office Department, Mail Fraud 

Section. Sec also Post Office Department, 1965 Annual Report, p. 142, indh-ating 
929 arrests, 607 convictions, 5,422 fraudulent promotions discontinued as the re
sult of investigations and refunds of 814.7 million. The depnllment received more 
than 115,000 c.)mplail1ts. See also press release, May 6. 1967. estimating fraudulent 
mail solicitations of 8500 million. 

73 Infonnation supplied by the Securities and Exchange Commission, Division 
of Trading and Nlltional Markets. In addition, sec the Securities and Exchange 
Commission, 1965 Annual Report, p. 131. 

7!) These are official estimates. Nonnan C. Miller, "The Great Salad Oil 
Swindlo" (New York: Coward.l\IcCann, 1965), pp, 21&-246, places the losses 
somewhat higher. 
. ~ Department <!f Health, Educntion, and Welfare, 1965 Annual Report, p. 368, 
l~dlca.tes that durmg fiscal 1965 the Food and Drug Administration uncovered 3,424-
VIolatIve samples and took 1,266 actions. Seizure was instituted in 957 actions 
injunctions r~que5ted in 19, und criminal prosecution instituted in 290. I 

Bt Department of Heath, Education, and Welfare, 1964 Annual Report, p. 273. 
8:! Ruth Walrad, leThe Misrepresentation of Arthritis Drugs and Devices in the 

United StatesH (New York: Arthritis ond Rheumatism Foundation, 1960) p 1" 
President's Committee on Consumer Interests, "Consumer Issues '66" (W'ash"ing: 
ton: Consumer Advisory Council. 1966), p. 93. I 

83 National Better Business Bur~au, "Service Bulletin No. 363," New York, 

of securities fraud exceeds this, however, and while im
possible to quan.tify is probably in the $75 to $100 million 
ra'nge. In some y(;ars because of the occurrence of iso
lated large-scale frauds the amounts involved would be 
substantially higher:18 In 1964, the collapse of a single 
salad oil empire involved losses to the public of $125 to 
$175 million. 70 

Health frauds involving mislabeling and false claims 
regarding medical and food products am subject to the 
jurisdiction of the Food and Drug Administratio'n. In 
most cases, however, t..~at agency seeks to seize the goods 
in question or to secure an injunction against their sale 
rather than to institute criminal proceedings. so This is a 
faster and ofte'n more certain remedy, avoiding the dif
ficult problems involved in the proof of criminal intent. 
In 1964 the FDA indicated that nearly $500 million, as a 
conservative estimate, was spent annually on worthless or 
extravagantly misrepresented drugs and therapeutic de
vices.81 A survey by the Arthritis Foundation indicated 
that more than $250 million was spent annually on worth
less arthritis remedies alone.52 

Special studies also provide a useful source of informa
tion regarding fraud. The National Better Business 
Bureau indicates that fraudulent and deceptive practices 
in the home repair and improvement field have been its 
most frequent complaint since 1953 and cause an esti
mated $500 million to $1 billion in losses to consumers 
annually.83 

Recent studies of fraud involving automobiles indicate 
that consumers may be bilked of as much as $100 million 
annually for expensive, unnecessary, or defective repairs. 
FrauduJent towing charges involve additional millions
a single racket in Pensacola was found to be taking in 
more than $1 million a year. Frauds in the sale of used 
and new cars is less well documented in the aggregate, but 
clearly very expensive to the public. Sol In all too many 
instances, the practices involved in these fraudil are not 
only costly but extremely hazardous to tlle lives and safety 
of the people defrauded. "New" cars created by welding 
together undamaged halves cI wrecked cars may fall 
apart; bald tires which are regrooved without the addition 
of new rubber may blowout. 

Studies also indicate sizable losses to the public from 
fraudulent solicitations for charities (as much as $150 
million in some years) 85 and from frauds involving 
credit cards ($20 million annually) .80 Phony land pro
motion schemes,87 defective TV tubes,88 fraudulent in
surance claims,8o worthless life insurance, fraudule:1t 
bankruptcies, imp(')per debt consolidations, home study 
rackets, and numerous other schemes all cause the public 
inestimable 10sses.Do Losses to businesses and individuals 
from check frauds and bad checks also run into the 
millions.D1 

----------
1965. See also President's Committee on Consumer Interests, supra note 82, pp. 
11-57. 

81 Sam Crowther and Irwin Winehouse, "Highway Robbery" (New York: Stein 
and Day, 1966), pp. 21-43, 51, 132; Dnd President's Committee on Consumer In
terests, supra note 82, pp. 62-6:1. 

8' New York State Joint Legislative Commission on Charitablo and Philan
thropic Agencies and Organizations, UReDort on Charitable and Philanthropic 
Agencies and Organizations" (Legislative Document No. 20, New York: Joint Leg. 
iRintive Commission. 1957), n. 10. 

BO Kenneth D. Willson, HIllegal Use of Credit Cards-A 520 Million Rocket, ft 
(news release of the Bettel" Business Bureau, October 1966). 

81 Walter Wagner, "The Golden Fleccers" (Garden City, N.Y.:. Doubleday, 
1966), p. 80, estimates $150 million in realty fraud alone. 

&'J }faurice Beam, "It's A Racket" (New York: McFndden Publications~ 1962), 
p.39. 

8!J Sam Crowther and Irwin Winehouse, supra note 8.1 at p. 112. 
01 In addition to sources cited in notes 75-89 see also Frank Gibne~", i'The 

Operators" (New York: Harper & Bro •• , 1960). 
01 Sec, for example, Keith M. Rogers, "Detection nnd Prevention of Business 

Losses" (New York: Arco Publishing Co., 1962); E. E~ Hoffman, "Billion Dollar 
Racket" (New York: Vantage Press, 1962); and Gibney, supra note 90 at p. 6. 
See olso President's Commission on Law Enforcement and Administration of Justice, 
"Task Force Report: Courts" (Washington.: U.S. Government Printing Office, 
1967), IlP. 101-102. ' 



Particularly disturbing is the impact of fraud upon the 
poor or those who live on the margin of poverty. While 
no comprehensive data is available, what few studies there 
are indicate the disastrous impact this kind of fraud can 
often have. In one study of 500 households in four low
income housing projects, more than two of every five 
families reported being cheated or exploited by sellers or 
finance companies.D2 

Forgery-$64 Million 

Estimates are sometimes given of as much as half a 
billion donars for this offense but these appear to be based 
on limited surveys. The American Bankers Association 
estimates that total forgery losses on banking instruments 
probably do not exceed $60 million annually for all in
dividuals and businesses.D3 This averages out to a little 
less than $1 per year for each of the Nation's 60-million
plus checking accounts. Banks bear about $3 to $4.5 
million of this loss while the remainder falls upon other 
businesses and individuals. The Treasury Department 
estimates that in fiscal year 1965 public losses from forged 
U.S. Government checks were about $4 million and about 
$0.6 million from forged bonds.D! 

Cotmterfeiting-$O.8 Million 

The Treasury Department estimates that public losses 
due to counterfeiting were about $0.8 million in fiscal year 
1965. About $2.5 million was seized by the Treasury be
fore it was passed.D5 

OTHER CRIMES 

TRAFFIC OFFENSES 

It has been estimated that traffic offenses are involved 
in as many as 90 percent of all traffic accidents.Do Only 
a few traffic offenses, however, such as driving under i.he 
influence or hit-and-run, are regarded as criminal. Of 
these, driving under the influence clearly cause:; the 
greatest amount of loss. The loss which it causes is, 
moreover, a loss both to the individuals concerned and to 
the productive capacity of society. There is no good 
estimate of the economic impact of hit-and-run driving. 
In most instances the principal injury involved is caused 
by the accident rather than by the flight afterwards. In 
this respect hit-and-run driving is somewhat like theft. 
The flight transfers the cost of the loss from the party 
responsible to the victim. 

Driving Under the I nfluence-$1.8 Billion 

In 1965 the National Safety Council estimated that 
there were a total oJ 49,000 traffic fatalities and 13.2 mil
lion traffic accidents.D1 Negligent manslaughter, which is 
largely a traffic offense, accounted for more than 7,000 of 
the traffic deaths.Ds It is not clear what percentage of 
these cases involved drinking, but the National Safety 
Council estimates that drinking may be a factor in as many 

C3 David Caplovitz, "The Poor Pay 1.lore" (New York: Free Press of Glencoe, 
1963), p. 137. 

93 This estimate includes n "liberal cslimntc for uninsured losses." American 
Bankers Association, Protective Bulletin, July-August, 1964, p. L 

• , See U.S. Treasury Department, 1965 Annual Heport, pp. 16(}-16I. 
'" Id •• t p. 160. 
Ga National Safety CouDcil, "Accident Facts" (Chicago: Nationnl Safety CauDen, 

1966). p. 48. 
01 Id. at p. 40. 
os See chapter 2, note 254 
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as half of all fatal motor vehicle accidents. One study of 
1,134 fatally injured drivers in CalifOlnia, for example, 
showed that 65 percent of those resp"Onsible for accidents 
had been drinking. The National Safety Council also 
estimates that drinking may be a factor in 13 to 15 
percent of all nonfatal accidents.Do There are only an esti
mated 350,000 arrests nationally,lOO however, consider
ably less than the 1,800,000 accidents which this per
centage would indicate. Obviouslyo this offense appears 
to be underreported. The" total cost of traffic fatalities and 
accidents attributable to driving under the influence can 
be estimated at about $1.8 billion as shown in table 7. 

Table 7.~Cost of Motor Vehicle Accidents 
[Millions or dollars] 

Death in which Total driving 
All accidents alcohol may under 

be a factor influence 

Property damage _________ .___________ 3,100 • _____ • __ .____ 442 
MedicaL ____ .. ___________ ._. __ • ____ . 550 __ ._ ... _._____ 78 
Wage 1055 _________ .• __________________ 2,400 765 889 
Insurance overhead _____________ • _______ 2,850 1_--_-_--_--_--_-_--_--_1 ____ 40_6 

TotaL_. ____ • _______ .. _ .••• _.. 8,900 765 1,816 

SOURCE: National Safety Council, "Accident Fact;" 1966, pp. 4-5; additional informa· 
tion from tho National Safety Council. Detailed ligures may not add to total due to 
rounding. 

REVENUE CRIMES 

Criminal Tax Fraud-No Reliable Estimate 

Tax fraud is committed when a taxpayer intentionally 
fails to pay taxes that are due. Whether the fraud is civil 
or criminal depends upon the degree of willfulness in
volved. As a practical matter criminal prosecution is 
usuaUy limited to the larger cases, but individual cases 
may go either way depending upon the circumstances. In 
1965, 625 individuals were convicted of Federal income 
tax fraud, and the court imposed fines of $1.5 mIllion in 
these cases, which involved about $70 to $100 million in 
unpaid taxes.101 Civil fraud penalties of $35 to $45 mil
lion were also assessed in these cases-the civil fraud 
penalty being 50 percent of the amount due and normally 
assessed in criminal cases as well as civil. Because the 
Treasury eventually collects on some percentage of these 
;;ases, the cost is only that amount uncollected plus the 
cost of detection and collection. This is included to some 
extent in the public costs of the criminal justice system dis
cussed below but not fully. Special agents for tax fraud 
alone cost the Treasury about $33 million a year.102 

No estimate of that tax fraud which is not caught exists, 
nor is there a current estimate of unreported taxable in
come. In 1962, however, on the basis of a survey of the 
1959 returns, the Treasury estimated unreported taxable 
income of $24.4 billion or 7 percent of total reportable 
income: $900 million for dividends, $2.8 billion for in
terest, $600 million for annuities and pensions, $12 billion 
for business and farm profit, $6.5 billion wages and sal-

C'J National SafelY Council, supra note 96 at p. 52. 
100 "UCR, 1965." p~ 109. 
101 U.S. Depactmcnt of Justice, 1965 Annual Report, p. 312. Estimates of un

paid 'taxes provided by Criminal Section, 'fax Division, Department of Justice . 
Stntietics provided by U.S. "Ie8sury Department, Annunl Report, 1965, p. 125, 
shows n larger number of cases processed because wagering, excjse nnd other 
types of tax fraud are included with income lax fraud cnscs. Thus, prosecution 
was recommend in 2.382 CBses, indictments returned against 1,919 defendants 
and 1,451 convictions obtained. 

lin U.S. Treasury Department .. 

rl 
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aries, and $1.6 billion for other income such as rents, 
royalties and capital gains.1oa No estimate was made as 
to what percentage of this total was intentionally unre
ported but it seems likely that the percentage would be 
higher than for that income which was reported. Since 
the time of this estimate, new reporting provisions for 
dividends and intp.rest ~1ave gone into effect and new en
forcement and administrative techniques, including auto
matic data processing, have been adopted. 

Other Revenue Crimes-No Reliable Estimate 

No reliable estimate exists as to the extent of tax fraud 
involving State or local governments or as to other rev
enue crimes.104 

ABORTION-$120 Million Plus 

It has been estimated that as many as a million abor
tions are performed each year.10o Because this offense is 
seldom reported to the police, it is difficult to evaluate 
this estimate. The offense is not reported separately in 
the VCR. 

The economic impact of this crime is twofold: The 
proceeds of the iIIegal service itself, and the cost of un
necessary deaths. In 1965, the number of unnecessary 
deaths was estimated at about 290 or between one-third 
and one-fourth of all maternal deaths.loo The loss of 
earnings alone due to this cause amount to $120 million. 
There is no reliable way of estimating the amounts paid 
out in fees for illegal abortions. If each of the estimated 
abortions cost only $75, a modest charge in many abor
tion circles,l°7 the total would be $75 million. 

CRIMES WITH NO ECONOMIC IMPACT 

Many crimes have little or no discernible economic 
impact beyond the cqsts incident to the criminal justice 
system. Crimes in this category would include assaults 
without injury, possession of deadly weapons, sex 
offenses such as adultery and fornication, disorderly con
duct, vagrancy, and others. Drunkenness would also 
come in this category, although it should be noted that 
from 30 to 40 percent of all arrests are made for drunken
ness and that this imposes serious economic burdens on 
the cri:ninal justice system. lOS 

In addition to those categories of crime which as a 
whole generally involve little economic impact, individ
ual crimes, including most attempts, in other categories 
may not involve any great economic impact. 

ILLEGAL GOODS AND SERVICES 

This kind of cost. differs substantially from the involun
tary transactions discussed in the last section because those 
who gamble, borrow m(lney from loansharks or buy tax
free liquor want to do so. The effect of the transaction, 
however, is essentially the sjime as that of the involuntary 

--~-------~--

103 TestimoD)- of Secretary Dillon. before U.S. Senate. Subcommltec of the 
Committee on Approprjations, "Treasury nnd Post Office Appropriation!!, 1962," 
(hearlng~ conduttcd in the 87th Cong., 1st 5CSg., on H.R. 5954), p. 175. Some
what higher estimates (S3G to 8-10 billion) are given by U.S. Congrcss. Joint Eco· 
nomic Commitee t "The Federal Tax System: Facts nnd Problems" (Washington; 
U.S. Government Prinling Office. 1964). 

l(U U.S. Treasury Department, 1965 Annual Report, indicates $2.5 million in 
violations out of a toto.! customs collection of S1.487 billion excluding collec· 
tions of internal revenue taxes (p. 551). 

100 Jerome E. Rilles and Edward S. Zawadski. "Criminal Abortion" (Springfield, 
Ill.: Charles C. ThomBs, 1964), p. 3; sce also President's Commission, "Tank 
Force Report; The Courts" (Washington: U.S. Government Printing Office, 1967), 
p. 105. 

transfer: a net addition to the resources of the criminal 
sector and a diminution of the resources available for 
other purposes to the legitimate sector. This transfer 
of resources is particularl}' insidious-both because of its 
large size and because such a large percentage of it goes 
to organized crime.100 The businesslike nature of these 
transactions is illustrated by the fact that were they legal 
their amounts would be included as part of the gross 
national product. 

Gambling-No Reliable Estimate 

There is almost universal agreement among law en
forcement officials that gambling is the greatest source 
of revenue for organized crime and the crime that in
volves by far the largest amount of money.ll0 Because 
gambling is a consensual transaction rarely reported to 
the police, there is no fully accurate way to estimate its 
amount. 

The Commission sought to obtain new information 
about the extent of gambling through the NORC na
tional survey of households.l11 The results indicated that 
betting was much more extensive on horses than on sports 
or numbers and that far more people believe they lose 
money than believe they win. The survey did not 
attempt to distinguish between legal and illegal gambling. 

The survey did not attempt to determine the amounts 
bet for all gambling but did seek to find out how much 
was bet on horses. Based on the results the total num~ 
ber of horse bettors could be estimated at about 4}'2 mil
lion. The median amount of betting reported was about 
$15 a month and the average about $65. This would 
indicate a total amount bet of about $3.3 billion annu
ally. Since legal betting on horses totals more tllan $4.5 
billion and the survey covered legal as well as illegal 
gambling, it is clear that the amount is understated. 
Study of the survey responses indicates a number of 
methodological problems, including that of how long a 
person remembers what he bet and what he or she 
knows about the betting habits of the other members 
of the household. 

Estimates by experts of the annual amount of illegal 
gambling vary from $7 to $50 billion.1l2 These estimates 
normally start with the fact that l.egal betting at race 
tracks reaches a total of about $5 :jillion annually ($5.075 
billion in 1965) and an assumption that off-track bet
ting is at least two or three times as great, From this 
and other data such as sales of playing cards, number of 
firms manufa-:turing punchboards, rf'venue from the Fed
eral gambling tax, and other facts, many law enforcement 
officials believe that illegal gambling totals at least $20 bil
lion a year.l13 

The cost to legitimate society is not the total of illegal 
bets placed but rather that amount of the total which is 
retained by the operators of the system. In economic 
terms the bettors pay the bookmakers a fee to have money 
redistributed back to the bettors. The fee is the cost to 
society. It includes the bookies' profit as well as oper
ating expenses such as graft, telephones, runners, etc. 

100 Population Reference Bureau, Washington, D.C. 
lOT Jerome E. Bates and Edward S. Zawadski, supra note 105, pp. 43-72, in

dicate that fees generally range from $5 to 52,000. 
100 President's Commission, General Report, supra. note 5, pp. 2[j3-237. 
100 President's Commission on Law Enforcement and Administration oC Ju&ticc, 

uTask Force Report: Organized Crime" (Washington: U.S. Government Printing 
Office, 1967), pp. 1-2. 

]10 ld. at p. 2. 
111 NORC sun.y, unpublished data. 
112 Supra note 109 at p. 3. 
Jl3Ibid.; Rufus King, uGambling and Organued Crime" (an unpublished 

report to the President's Commission on Law Enforcement and Adminiatrudon 
of Justice 1966), p. 1. 



Analysis of organized criminal betting operations indi
cates that the profit generally nms at least as high as 
one-third of the gross revenue.l14 

Total annual profits are estimated at $6 to $7 billion 
as follows: 11(; 

(a) 

(b) 

( c) 

(d) 

(e) 

Bookmakers (including horse-racing, elections, 
fights,. etc.): $10 billion turnover, $3-billion-plus 
profit. 
Numbers, lotteries, punchboards: $5 billion turn
over, $1.5-billion-plus profit. 
Illegal dice games: $3.5 billion turnover, $l-bil
lion-plus profit. 
Illegal professional card games: $1 billion turn
over, $300-million-plus profit. 
Illegal coin machines (all types): $500 million 
turnover, $150-million-plus profit. 

Narcotics-$350 Million 

The U.S. Bureau of Narcotics estimates that there are 
about 57,000 narcotics addicts in the U.S. and that a con
servative estimate of their expenditures for narcotics is 
$14 per day, or over $5,800 each per year.110 

Loansharking-No Reliable Estimate 

Loansharking is generally believed to be the second 
largest revenue source for organized crime. This is an 
immensely profitable business where interest rates vary 
from 1 to 150 percent per week with 20 percent being 
common for small borrowers. Profit margins are thought 
to be higher than gambling and many officials classify the 
business in the billion dollar or higher range. At a mini
mum the amount exceeds the $350 million narcotics 
figure.1l1 

Prostitution-No Reliable Estimate 

This illegal service was once an important source of 
revenue for organiz~d, crime. Ohanges in society and 
law enforcement techniques, however, have rendered it 
much less profitable, and today organized crime is no 
longer interested to the extent that it was formerly.llS 
Although diminished, commercialized vice has not dis
appeared from the scene. In 1965 there were an esti
mated 37,000 arrests nationally, male and female, for 
prostitution and commercialized vice.Ilo These arrests 
touch mainly the most obvious cases. Expensive call 
girls arc rarely arrested. Like arrests for gambling and 
other illegal goods and services, it is clear that the arrest 
figures understate the number of persons involved in pros
titution. If it were assumed that the total number of 
persons associated with prostitution and commercialized 
vice were about 45,000 and that the average annual in
come was around $5,000 the total received would be 

111 Ibid. 
115 Rufus Kin!;, sup.a note 113 at 1'. 2. 
110 President'S Commi!:'sion, General Rrport, supra note 5, p. 222 j U.S. Treas. 

ury Department .. 
)11 See, generallYt New York State Commission of In\'cstigation. "An Invcsti~ 

galion of the Loanshark Racket" (New York: State Commission of Investigation, 
196;;); President's Commission, General Report, p. 189. 

us President.'s Commission on I.·nw Enforcement: and Administration of Justice. 
"Task Forco Report: Organized Crime, U supra Dote 109, p. 4. See also Daniel 
Dell. "End of Ideology" (2d rev. cd., New York: Collier Books. 1962). p. 149. 

ltD Federal BUTcatl of Investigation, Uniform Crime Reports Section. unpub. 
lished data. 

l:"'U U.S. Department of the Trensury, Alcohol Tax Divjsion~ 
l:!ll'rf'sident's Commission on Law Enforcement and Administration of Justice, 

(·T~ .. ~k Force Report: Organized Crime," supra note 109, at p. 4. 
1 .... Some aspl;'cts of illegal goods and services from nn economic point of view 

arC' l1isclI"scd in Thomas C. ScheJling, "Economic Analysis and Organized Crime," 
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about $225 million. It is not clear how much of this 
would wind up in the hands of organized crime. 

Alcohol-$150 Million Plus 

The extent of illicit liquor activity can only be esti
mated. About 75 percent of all seizures of iIIicit liquor 
occur annually in seven southeastem States which have 
an estimated 6,000 to 7,000 illicit distilleries. Based on 
these estimates, the Treasury estimates a total nationwide 
iIlegal production of 10 to 20 million proof gaIlons. This 
involves a Federal tax loss of between $100 to $200 mil
lion, ,"; State ta.'{ loss of $25 to $50 million, and a sizable 
profit to the lilakers.l~o Some part of this profit goes to 
organized crime but not to the degree that it did in the 
thirties.12l The cost of this criminal activity, other than 
the tax loss, is borne largely by the legal liquor industry.122 

PUBLIC EXPENDITURES FOR LAW ENFORCE
MENT AND THE ORIMINAL JUSTICE SYSTEM 

Public expenditures, shown on figure 2, for the police, 
courts, and corrections-currently estimated at more than 
$4 biJIion a year-are bome primarily by taxpayers at 
the State and local levels. 

Many other public expenditures play a direct and 
important role in the prevention of crime. These include 
antipoverty, recreational, educational, and vocational 
programs. They have not been included in this tabula
tion, however, because most have social purposes that go 
far beyond preventing crime. 

Police-$2,792 Million 

Figures include expenditures for law enforcement of 
50 Federal, 200 S',ate, 3,050 county, 3,700 municipal and 
33,000 township, borough or village forces.123 They do 
not include military police or other active duty military 
forces or the National Guard, although all these organiza
tions at times exercise law enforcement functions. Total 
estimated expenditures have been included for all forces 
although many forces spend a considerable percentage of 
their time on traffic or other noncriminal functions. 
Estimates indicate that these duties amount to roughly 
10 to 15 percent of local force time and a higher per
centage of State forces.l~ I Some experts believe that 
some civil duties arc necessary adjuncts to criminal law 
enforcement. About 85 to 90 percent of alI police ex
penditures are for salaries and wages.l~r. 

Prosecution and Defense Counsel-$125 Million 

Precise statistics are lacking with regard to the amounts 
spent. A special study for the Oommission estimates a 
total cost of slightly over $125 million, as follows: 12G 

ill President's Commission un LllW EnCurcement and Administration oC Justice. 
HTask for('e Report: Organized Crime." supra note 109, apper.dix D, pp. 1111-126. 

123 PIcshIent·s ComrniS3ion on Law Enforcement ilod Administllltion of Justicc, 
"Ta.sk Force Report: The Police" ('Vashington: U.S~ Government PIinting Office, 
1967). p. 7, 

]!!Il.ocal force cHtimnte!4 based on Commission studies. On State forces, sec 
Edward A. Gladstone nnd Thomas W. Cooper, "State Highway Patrols, Their 
Function and Financing," U.S. Department of Transportation, Bureau of Public 
HO!.1ds, OflicC' of Planning (paper presented at Highway Resl'arch Board Annual 
Meeting, January 1966). 

123 Prrsidcnt's Commission on Lu\\" Enforcement and Administration of Justice, 
·'Task Forc!' ]teporl: The PoIiC'('," supra note 123, p. 11; scc also the Commis$ion's 
general report, p. 35. 

1:0 Lee Silverstein, "l\Ienpowcr Requirements ,in the Adminialrntion of Criminal 
Justice," in President's Commission on J.aw Enforcement and Administration of 
Justjce, "Task Force Report: The Courts"' (Washington: U.S. Government Print· 
inn Office, 1961), nppcmlix D. pp. 154, 157-158. 
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Public expenditures for Prevention and Control of Crime Figure 2 

Local 
$2201 

State 
$348 

Federal 
$243 

I I I 
Police .. ': ''.--'-'' . :'--... :' .... ' .' . ..; .... ' .. -,:- ....... .' - \ . : .... : . . . '" '." .. ' .... _I-.I_....J 

Local St~te 
$173 $51 Federal $37 

1 I I I 
Courts .. t!! 0 $261 

Slate and Local 

I 
Federal $15 

Prosecution I 
and _n 

Defense'" U $125 
Counsel 

$110 (Estimated 
Costs 
in 
Millions of Dollars) 

$2792 

Local 
$343 

State 
$632 

Federal 
$59 

I I 
Corrections _ o $1034 

Source: Bureau of the Census, Division of Governments (corrections and police); Bureau of the Budget (courts); Commission studies. All figures are 
for fiscal year ending June 30, 1965, 

lTotal court costs are edimated at $782 mlllion-$109 Federal, $155 State and $518 local; criminal court costs were estimated at one·thlrd of the total 
based on studies In several Jurisdictions. 

[In millions of dollars] 

Prosecution Defense Total 

State._ ••••••••••••••..•••••••••••• _. 94.0 15.9 llO.9 
FederaL. •• _ •• _ .•••• _ •• ___ •••• _ •• _... 12.4 3.0 15.4 

1-------+-------1--------TotaL ••••••••• _ •••••• __ ._.___ 105.41 19.9 125.3 

Defense costs will likely increase significantly as the 
impact of co~it decisions on the right to counsel begin 
to be fully felt and if the present trend in State and 
other jurisdictions to raise their own standards of justice 
continues.12

' These figures do not reflect private expend
itures for defense counsel which account for approxi
mately half of the cases.12B 

The COllrts-$261 Million 

The majority of courts at all levels exercise both civil 
and criminal jurisdiction. Existing cost data does not, 
however, in most instances make any allocation between 
these functions. Based on the civil-criminal case ratios 
for the District of Columbia Municipal Court and the 
Federal district courts, one-third of the estimated total 
expenditures could be allocated to criminal cases.12D 

Corrections-$1,034 l~illion 

This $1 billion-plus total is largely a State and local 
cost. It includes both institutional costs and the cost of 

127 !d. at p. 160. 
,c~ Id. at p. 154. 
l:"'t) Administrative Office of the United States Courts, "Annual Report of the 

Director, 1965. tt Tbe ratio for the Federal district courts has been fairly cnn .. 

-

Table B.-State and Local Corrections 
Operating Costs 

Average dally popu· 
lation 

Cost of operating, 
Number 1965 
Received 
In 1965 

Number Percent Amount Percent 
---- ----

Juvenile detention •• _._ •• _._. 409,218 13 ll3 1.0 $53,353,507 5.7 
Juvenile probation ••••••••••• 189,878 223:805 18.3 74,750,727 8.0 
State juvenile institutions_ •••• 42,389 3.5 144,596,618 15.4 
local juvenile institutions_ •••• 5,024 .5 23,460,288 2.5 
Juvenile aftercare •••••.••••• 59.686 4.9 18,408,655 1.9 
Misdemeanant probation •••••• 300,440 201,385 16.5 28,682,914 3.0 
Adult probation •••••• _ •• _._. 144,199 230,468 18.9 31,507 204 3.4 
local Institutions and jails ••• _ 1,016,748 141,303 11.5 147,794:214 15.7 
State adult institutions_ •••• _. 125,547 201,220 16.5 384,980,548 40.9 
Adult parole ••• _ .•.•• _._ ••• _ 62,513 102,036 8.3 32,932,719 3.5 

TotaL •••• __ ••••• _ ••• -- ~ .. -.. -_ .... 1,221,429 100 940, 467, 494 100 

----" 

SOURCE: NCeD survey. 

parole, probation, and other rehabilitation programs. As 
table 8 indicates, institutional costs predominate--taking 
about 80 percent of all State and local expenditures. 
While no figures on correctional expenditures by func
tion are available, staff, guards, and custodians make up 
62.6 percent of all non-Federal operating personnel, busi
ness and supporting services 27.8 percent, and person
nel involved in trpatment aimed directly at rehabilita
tion only 9.5 p<:rcent. No allowance has been made in 
these figures for any receipts from the sale of prison-made 
goods.l31l 

stant for a number of yenrs. In 1965 therEl were 67,678 civil cascs commenced as 
opposed to 33,334 criminal ca.es (PP. 174, 213). 

130 National Council on Crime nnd Delinquency, UCorreetion in the United 
States, n supra note 5, p. 202. 
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Table 9,-Public Expenditures for Law Enforcement and the Criminal Justice System, by Federal, State, 
and Local Governments, Fiscal Years 1955-1965 

[In millions of dollars] 

Level of government and function 
Expenditures 

1955 1956 1957 1958 1959 I 
1960 1961 1962 1963 1964 1 1965 1 

------------------------1---------------------------------------
Total: 

All governments............................. 2,231 2,436 2,660 2,936 3,147 3,349 3,642 3,828 4,057 4,254 4,607 
--------------------------------- ---. 

FederaL................................ 206 253 251 264 279 291 318 332 358 374 411 
584 671 733 769 849 902 960 1,042 1,135 

1,825 2,001 2,135 2,289 2,475 2,594 2,739 2,838 3,062 
State................................... 475 526 
Local •••••••••••••• , ••••••••••••••••.•• , 1,550 1,657 

== = ----~ ----------= ----
Police Prolection: 

All governments ••• _ ••••••••••••••• _......... 1,359 1,487 1,624 1,769 1,880 2,030 2,210 ~,326 2,491 2,586 2,792 
-------------_. -----------------------

FederaL................................ 129 156 ISS 159 170 173 193 196 209 220 243 
Stale •••••••••• ,........................ 139 159 179 214 228 245 261 276 297 315 348 
Local................................... 1,091 1,172 1,290 1,396 1,482 1,612 1,756 1,854 1,985 2,051 2,201 

== = = --------= ----= = Judicial: 
All governments ••••••••••••••••••••••••••••• 409 444 478 524 559 597 622 656 693 729 782 -------------------------------

FederaL ••••.•••••••••••••••••••••••••• , 
Slale ••••••••••••••••••••••••••••••••••• 
Local , •••••••••••••••••••••••••••••••••• 

49 
68 

292 

59 
,72 
313 

60 
77 

341 

66 72 74 
87 92 99 

371 39~ 424 

78 85 94 98 109 
109 118 127 141 155 
435 453 472 490 518 

= = --------------= ----= Corrections: 3 
All governments •••••.••••••••••••••••••••••• 463 505 558 643 708 722 810 846 873 939 1,034 --------------------------------

FederaL ••.••••••••••••••••••••••••••••• 
Stale ••••••••••••••••••••••••••••••••••• 
Local. •••••••••.•••••••••••••••••••••••• 

28 
268 
167 

38 
295 
172 

36 
328 
194 

1 Fiscaf period ends June 30, as contrasted with aarliBr years in which ifends Dec, :n. 
o Figures represenl estimales using data from Compendium of City Governmenl Finances 

for 4110 431argesl cities and rough estimates based upon county data published by several 
States, 

'Tolals for corrections include capital outlays, See table 11. 

PAST TRENDS IN EXPENDITURES 

If expenditures for civil courts are included and prose· 
cution and defense counsel are excluded for non-Federal 
systems, the public costs of law enforcement and the ad
ministration of criminal justice can be compared for a 
number of years. The total expended in 1965 for these 
was $4.6 billion. This represents an increase of over 
100:131 percent over the comparable 1955 outlay of $2.2 
billion. Figures for the interv'.:!ning years are shown in 
table 9 which shows that: 

o The rate of increase was substantially higher in the 
first part of the period than in the second part; 

o The corrections area has expanded at the most 
rapid rate of the three functional areas and judicial 
functions at the lowest rate; and 

o The rate of expansion in State functions is the most 
rapid among the three levels of government. 

Table 10 converts the total expenditures in table 9 into 
per capita outlays. The public agencies' expenditure for 
law enforcement and related functions was $13.50 per 
person in 1955 compared to $23.78 in 1965, an average 
increase of about 8 percent per annum. The overall rate 
of increase per capita was lower in the second half of the 
period than in the first half. 

Table 1-1 shows the amount of State and Federal inter
governmental expenditures in the police and corrections 

131 This total is derived largely from :reports from State nod local governments 
compiled by tho Division of Governments of the Bureau of the Census, supple .. 
mented by data from tho Bureau of the Budget on Federal judicial nctivities. 
The amOllnts reported nle "direct" cxpenditu~·e9 for the activities carried on by 

39 37 44 47 51 55 56 59 
370 413 425 479 508 536 586 632 
234 258 253 284 287 282 297 343 

SOURCE: Bureall of census
b 

Dillision of Governments excepl for figures for Federal 
functions which were supplied y Bureau of the Bud~et. 

Notes: Expenditures Include those activities earned on by each level of government 
whether financed from own funds or payments from another government. Figures for 
j·udicial functions exclude prosecutors excepl al Federal level where U,S. attorneys are 
ncluded. Delail mzy not add to total due to rounding error. 

area. These amounts are comparatively small, although 
increasing rapidly. They are mostly payments made by 
the Federal government and by the States to local gov
ernments for custody of prisoners. Table 11 also shows 
the amount of capital outlay which is included in the ex
penditures in table 9 for the cOlTections function. Data 
are not readily available on capital outlays in the other 
two areas, although they are understood to be compara
tively small. 

EMPLOYMENT 

Table 12 presents the available information on em
ployees by the three levels of government in police, cor
rections, and judicial functions. Figures do not include 
police civilian employees and are not readily available 
from the Bureau of the Census for State and local empioy
ment in the judicial area. In the police and corrections 
areas the rate of increase in employment has been dis
tinctly lower than the rate of increase in the expenditures 
even on a per capita basis, reflecting rising wage and cost 
levels. The impact of these factors on expenditures was 
heavier in the first part of the lO-year period. 

OUTLOOK FOR FUTURE PUBLIC EXPENDITU:RES 

Continuation of present trends would mean the dou
bling of public expenditures for law enforcement and the 
criminal justice system from 1965 to 1975. In absolute 

each level of government, whether financed from its own funds or from payments 
or grants-in-aid from another level of government. Except for tho amounts re
ported for Federal judicial Iunctions~ the totals do not include governmental 
cODtributioDS ior retirement benefits or for prosecuting attorneys. 
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Table 10.-Per Capita Public Expenditures for Law Enforcement and the Criminal Justice System by 
Federal, State, and Local Governments, Fiscal Years 1955-1965 

[Dollars] 

Functfon and level of government 1955 1956 1957 1958 1959 1960 1961 1962 1963 1964 1965 
--------------1---------------------------------
Tolal: . All governments __________________________ .__ 13.50 

Federal. __ • _________________ • __________ _ 
State ________________ " _________________ _ 
Local. _________________________________ _ 

1.25 
2.87 
9.38 

14.56 

1.51 
3.14 
9.90 

15.61 

1. 47 
3.43 

10.71 

16.94 

1.52 
3.87 

11.54 

17.83 

1.58 
4.15 

12.10 

18.61 

1.62 
4.27 

12.72 

19.90 

1. 74 
4.64 

13.52 

20.60 

1. 79 
4.85 

13.96 

21.51 

1.90 
5.09 

14.52 

22.23 

1.95 
5.45 

14.83 

23.78 

2.12 
5.85 

15.81 
=========== 

Pollc~lr~~~;:~o~~nls----------------------------- 8.22 8.89 9.53 10.21 10.65 11.28 12.07 12.52 13.21 13.52 14.41 ---------------------------------
FederaL_______________________________ .78 .93 .91 .92 .96 .96 1.05 1.05 1.11 1.15 1.26 
Slate___________________________________ .84 .95 1.05 1.23 1.29 1.36 1.43 1.49 1.57 1.65 1. 79 
Local___________________________________ 6.60 7.00 7.57 8.05 8.40 8.96 9.59 9.98 10.52 10.72 11.36 

=========== 
Judicial: 

Allgovernmenls ____________ • ___________ .____ 2.47 2.65 2.81 3.02 3.17 3.32 3.40 3.53 3.67 3.81 4.04 
---------------------------------FederaL. _________ .. ___________________ • .30 .35 .35 .38 .41 .41 .43 .46 .50 .51 .56 

State ___ .. ______ .. _____ • ________________ .41 .43 .45 .50 .52 .55 .60 .64 .67 .74 .80 
Local __ • ___ .... ____ .. ____ .. ________ .... _ 1.76 1.87 2.00 2.14 2.24 2.36 2.37 2.44 2.50 2.56 2.68 

=========== 
Correcllons: 

Allgovernmenls ________________________ .. ___ 2.80 3.02 3.28 3.71 4.01 4.01 4.42 4.55 4.63 4.91 5.33 
---------------------------------Federal ___________ • _____ ... ______ .. __ •••• 17 .23 .21 .22 .21 .24 .26 .~7 .29 .29 .30 

Slatu. ________________________________ ._ 1. 62 1.76 1.93 2.13 2.34 2.36 2.62 2.73 2.84 3.06 3.26 
LocaL _________ .. __ .. __ .. ______________ 1. 01 1.03 1.14 1.35 1.46 1. 41 1.55 1.54 1. 50 1.55 1.77 

=========== 
Addendum: 

U.S. populatfon (millions) 1 __________ .... __ .... 165.3 167.3 170.4 

I As of July 1. excluding military personnel overseas; "B" assumption from Census 
Ser'es P-25. No. 329. March 10. 1966. 

Table 11.-1 ntergovernmental Payments and Cap
ital Outlays, Fiscal Years 1955-1963 

(In millions of dollars.] 
, -

Ilem and level of 1955 1956 1957 1958 1959 1960 1961 1962 1953 
government 

---- ------------
Intergovernmental 
pa~ments: 

alice protection: 
By States. __ • 3 3 4 4 5 6 5 5 6 

Correction: 
By FederaL._ 3 3 3 3 3 3 4 4 4 
By States .... 2 3 5 6 7 8 9 16 14 

----= --= ----== 
cafcilal outfays I 

or corrections: 
All governments .. 72 72 78 93 117 104 109 138 123 ------------------

FederaL.. __ • 1 2 3 3 4 5 5 10 10 
Slate ___ • __ •• 46 52 51 68 87 69 86 81 77 
Loca!. ....... 25 18 24 22 26 30 18 4" 36 

I Included in table 9. 
Nole: These dala supplement table 9 and represent the largest areas in which inter· 

governmental payments and capital outfays are made in the law enforcement area. Such 
expenditures may be made in other areas, but figures are not available. 

SOURCE: Bureau of the Census. Divl$;on of GO~~fnments, 

amount;;, expendituR5, as indicated in table 13, would 
increase from $4.6 billion in 1965 to $9 billion by 1975. 
These figures deal only with the police, court and correc
tions functions. They do not include a substanial range 
of other broad-purpose programs, such as education, re
habilitation, antipoverty, and other programs which con
tribute to the prevention of delinquency and crime or to 

,., S. 1248. 90th Cong., 1.t 50S'" March 10.1967. 

173.3 176.5 180.0 183.1 185.8 188.6 191.3 193.6 

SOURCE: Bureau of Census. Division of Governments exceptfor figures for federal functions 
which were surPlied by Bureau of the Budget. 

Note: Oetai may not add to lotal due to rounding error. 

the rehabilitation of offenders. Nor does tablp, 13 re
flect the new trend toward specific Federal grants-in-aid 
for law enforcement instituted in the law Enforcement 
Assistance Act of 1965 and the proposed Juvenile Delin
quency Prevention,1S2 and Safe Streets and Crime Con
trol Acts 133 now pending before the Congress. 

PRIVATE COSTS RELATED TO CRIME 

There are many private costs related to crime: The 
cost of employing equipment, services, or techniques to 
prevent its occurrence or reduce its impact; the cost of 
insuring against losses that crime might entail; the cost 
of being a party or witness in a criminal proceeding; and 
perhaps others. 

PREVENTION 

Both businesses and private individuals employ a whole 
host of preventive devices, services, and techniques to 
protect against crime. At one end of the scale identifj'
ing these costs is easy. The burglar alalTIl is almost 
wholly for the prevention of crime. At the other end of 
the scale it is more difficult. Street lights have some re
lation to the prevention of crime while a pocketknife prob
ably has very little. The fact that costs were incurred 
for the prevention of crime, however, does not insure 
that they were either necessary or effective. 

'''' S. 917. 90Ih Cong •• 1st .e •••• Feb. 8. 1967. 



Table 12.-Employment in Public Law Enforcement 
and Criminal Justice Functions--Federal, State. 
and Local Governments, Fiscal Years 1957 and 
1961-1965 

[In thousands] 

Function and level 1:;-=~:~~~~ ::; ann~:n~~~ent 
of govarnment Increase inclu· 

sive, 1957-65! 
--------1------------ -----
Police rrotection: 

AI governmenls ....... 291 332 340 349 3g8 371 3.4 ----------
Federal. .......... 22 22 22 22 23 23 .6 
State ............. 28 34 35 36 38 40 5.4 

241 276 283 291 297 308 3.5 LocaL ........... 
======1=== 

Judicial: 
All governments ......................................... .. - .................. _--------------

Federal1 __ ....... 7 7 8 8 9 9 3.6 
Stale· .............................................. .. 
Local 2 ____ ............. = ......... ::..: .......... ="="='='11='="='="="='="='=" 

Corrections: 
All governments ....... 70 97 101 106 112 ----------

Federal' ____ .... , 5 6, 6 6 6 
Slate ............. 45 58 I 60 64 67 
LocaL ........... 201 331 35 36 39 

1 Figures are for average employment and includ~ U.S. atlorneys. 
2 Not available. 
~ Figures are for average employment 
1 Reported figure appears too low. 
! Simple average rather than compound rate. 

117 5.2 

6 2.5 
70 7.0 
41 13.1 

SOURCE: Bureau of the Census, Division of Governments, except for figures on Federal, 
judicial, and corrections employment which were provided by the Bureau of the Budget. 
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Burglar Alarms and Security Equipment-$200 Million 
Plus 

Burglar alarms, watchmen's equipment and other 
similar equipment may be purchased either as separate 
items or as a part of a manned security service offered 
to the public by a private firm. Based on industry esti
mates and excluding the cost of highly sophisticated equip
ment used principally for military and other installations 
related to national security, total yearly expenditures for 
equipment and installation costs could be estimated at 
about $120 milJion. The cost of personal services con
nected with equipment where a total package is offered 
is discussed below. 

About $80 million more is spent for equipment such 
as safes, vaults, personal wall safes, bulletproof glass, iron 
grills, special photographic equipment, and the like.134 

Many other devices such as cash registers, lighting, and 
locks, and some business practices such as detailed ac
counting systems and travelers checks, serve in part as a 
crime deterrent, although ,that is not necessarily their pri
mary purpose. 

It is also clear that some part of the large number of 
guns and other weapons sold each year are purchased 
for self protection. The NORC survey indicates that 
about 37 percent of all households maintain firearms for 

Table 13.-Projected Expenditures by All Governments for Law Enforcement and the Criminal Justice 
. System 
(Amounts In millions of dollars; per capita outlays in dollars] 

Actual Projected 

Function and level of government 1955 1960 1965 1S70 1975 

Amount Per capita Amount Per capita Amount Per .caplta Amount Per capita Amount Per capita 

Total: 
All governments ....... __ ........... 2,231 13.50 3,349 

FederaL _ ••••••••••••••••••••• 206 1.25 291 
State ..... __ .............. __ ••• 475 2.87 769 LocaL. ____ . __ • ____ • ___ • _____ . 1,550 9.38 2,289 

Police rrotection: AI governments_. ____ ... _____ ._ .. __ 1,359 8.22 2,030 

Federal ...... __ • __ • '" __ • __ •• __ 129 .78 173 State ... __ •• ________________ ••• 139 .84 245 
LocaL __ •••••••• ________ •• __ ••• 1,091 6.60 1,612 

Judicial: All governments .. __ • __ • __ • __ • _____ • 409 2.47 597 

FederaL ••• __ •••••••• __ •••• __ • 49 .30 74 
State ...... __ • ____ • __ • __ • __ • __ • 68 .41 99 
LocaL __ •• ____ •• __ ••••••• __ • __ • 292 1.76 424 

Corrections: 
All governments_. ____ • __ .. .......... 463 2.80 722 

Federal ..... __ •••••••••••• __ ... 28 .17 44 
State._ ••••• ___ • __ ' ___ •••• _ •••• 268 1.62 425 LocaL .. __ " __ • _ .. ___ .. ______ • 167 1.01 253 

A ddenda: 
GNP (billion dollars) 1_ .......... __ .. 464.5 521.1 
All governments as percent of gross 

national producL ____ • __ • ________ • .48 .64 
U.S. population (millions) 2 .. __ .. ____ • 165.3 180.0 

1 For calendar years. 
'As of July 1, excluding military personnel overseas; projection uses "8" assumption 

from Census Series P-25, No. 329, March 10, 1966. 

l:U These estimates are based OD industry d!1ta nnd discussions w:th 11 number 
of experts. companies. nod agencies. The Intrusion Detection Alarm Inlormation 
Center, Department of DeCense, waS pnrticularly helpful. 

18.61 4,551 23.51 6,365 30.85 9,030 40.66 

1.62 411 2.12 550 2.67 770 3.47 
4.27 1,135 5.86 1,710 8.29 2,600 11.71 

12.72 3,005 15.52 4,105 19.90 5,660 25.48 

11.28 2,770 14.31 3,870 I 18.76 5,455 24.56 

.96 243 1.26 320 1.56 430 1.93 
1.36 348 1.79 530 2.58 825 3.71 
8.96 2,179 11.25 3,020 14.62 4,200 19.01 

3.32 782 4.04 1,050 5.09 1,455 6.55 

.41 109 .56 145 .70 220 1.00 

.55 155 .80 238 1.11 335 1.51 
~.36 518 2.68 675 3.27· 900 4.05 

4.01 999 5.16 1,445 7.00 2,120 6.55 

.24 59 .30 85 .40 120 9.55 
2.36 632 3.26 950 4.60 1,440 6.49 
1. 41 308 1.59 410 2.00 560 2.53 

676.3 860.0 1,100.0 

.67 .74 .82 
193.6 206.3 222.1 

SOURCES: Actual expenditures are from Bureau of the Census, Division of Governments, 
except for figures on Federal judicial fUnctions, which were supplied by the Bureau of the 
Budgel Projections assume continuation of 1955-64 trend in each function and each level 
of government. 
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protectioI1.IS(; And 17 percent of all businesses surveyed 
in the three-city study kept firearms for protection al
though the study seemed to indicate that there might be 
a lower rafe for precincts where crime was not so 
prevalent.13o 

Substantial costs are also incurred in the design of 
buildings for security purposes, but no estimates are 
available. Banks are only the most obvious example. 

Preventive Services-No Reliable Estimate 

Many businesses and residences employ private protec
tive agencies, guards or other special personnel as a pro
tection against crime. The 1960 census indicated a total 
labor force of 258,114 persons as guards, watchmen, and 
doorkeepers.131 Some 67,277 of these were employed by 
government at some level. The census also indicated a 
total of 17,226 private detectives in the labor force. About 
9,000 additional persons not listed in these categories are 
employed as railroad police. Adjusting these totals and 
the 1960 census median wage figures to reflect 1965 con
ditions, total wages could be estimated at abou,t $1 bil
lion. Making allowances for supervisory personnel and 
other overhead costs, the total cost of this kind of serv
ice could be estimated at about $1.35 billion. 

INSURANCE-$300 Million 

Insurance is commonly available for protection against 
many crimes, bu,t not all. Some common policies are: 13S 

Type of policy: 

~i~:~~~: ~~~ :t;:e;~:.:_:_:::::::::::: ::::::::::::::::::::::::::::::: Glass- _______________ • _______________ • ________________________ _ 
Multiple line (includes all of above as well as other coverage) __ • ____ • 
Auto: 

~~I~lsl~~~t:_e_t::::::::::::::::::::::::::::::::::::::::::::::: 

Premiums 
wrilten-1965 
(millions of 

dollars) 
118 
116 

2,1~a 
2,015 

992 
1,851 

Other types of policies which offer some protection 
against various crimes are life, accident, and hospitaliza
tion. 

To what extent are losses due to crime covered by 
insurance? The industry estimates that only 15 to 20 
percent of all firms carry fidelity insurance/3D and that 
less than a fifth of the losses resulting from fraudulent, 
dishonest, or criminal acts other than auto theft are 
indemnified by insurance. lolo 

Theft coverage is not even normally available for such 
losses as business inventory shrinkage and is often denied 
to individuals or businesses in high risk areas. Premiums 
are based in part on loss rates in the particular area. 
Auto theft and fire insurance cover a relatively high per
centage of all losses, while glass insurance protects against 
a very small amount of glass losses due to vandalism or 
other offenses.HI 

Losses paid out by insurance companies in 1964 for 
theft and similar offenses totaled more than $236 million, 
a:, shown in table 14. ' 

13.'i Nonc survey, supra note 4, unpublished data. 
130 Albert J. Reiss, Jr., "Problems and Practices lor Protection Against Crime 

Among Businesses and Organizations" (n mimeo report to the President's Commis
sion on Law EnCorcement and Administration of Justice, 1967). pp_ 13-14. The 
percentage was much lower in Boston, where gun control laws nrc more stringent, 
than the percentage in Washington. 

131 U.S .. Department of Commerce, Bureau of the Census. "Charaelcristics of 

Table 14.-1964 Losses Paid Out by Insurance 
Companies 

~:~~g~~ll~%:~~:::::: ::::: :::::::::::::::::::::::::::::::::::::::::: Stamp and ccin collections ________________ ._. _____ • _____________ •• __ ._ 
Travel baggage _________________ • _______ • ____ • ___ •• __________ • _ ••• _._ 
Fine arts-dealers and museums __________ • __ • ______ • ______ • _________ _ 
Motor truck cargo _______ • __________________ • ______ •• ___________ ••••. _ 
Personal effects _______ • _____ ._._. _. ________ • _. __ • ____ • ____ •• _ •• _ •• __ _ 
Jewelers block. ______ • ____ . ___ • _. ___ •• _ •• __ • __ • __ •• _ •• __ • ____ ._ •• __ _ 
Garment contractors ____ • __ ••• __ • _________ • __ •• _________ • _________ • __ _ 
Furrier customers __ • ____ • ______ • _. _ ._. _. ________ • _____ •• _. ________ • _. 
Furrier block ____ • ____ •• _ • _______ • __ • ______ • ________ •• _______ •• _____ _ 
Fine arts-private ____ • _ ._. ______ • _. ______ ••• _____ • ___ •• ___ • _. __ ._ ••• 

National bureau casualty companies. __________ •. ____ • __ •• _____ •• _____ •. 
Mutual companies _______ • _______ • __ • __ •• __ • _. _ • __ • ______ ._. ________ _ 
Commercial multiple periL_. _______ ._. _. _ •• ____ •.•• _ •• _. __ • __ • ______ _ 
Fidelity: 

Stock __________ • ______ ._._ •••• _____ •••• _. ___ •••• _._. ;;40, 000, 000 
Mutuals. ______ •• __ •• ___ • ___ ._ •• _. ___ • __ • ___ ._ ••• __ ._ 5, 000, 000 

SOURCE: Gilbert Mey.lr, American Insurance Associatiop. 

~39, 520, 000 
8,992,000 
1,152, 000 

992, 000 
987,000 

16,576,830 
888,978 

3,869,350 
2,526,110 

995,383 
776,448 

1,863,208 

79,139,307 
4~, ~~~, ~~~ 
57: 000: 000 

45, 000, 000 

236,139,307 

From the standpoint of the individual who purchases 
insurance the premium is an immediate economic detri
ment, incurred to protect against the risk of a greater loss. 
It could be called a cost due to the possibility of crime. 
If a crime occurs the insured suffers no fu,rther loss 
because he is indemnified by the insurance company. 
From the standpoint of all insured individuals as a group 
and of society as a whole, however, the fact of insurance 
does not alter the amount of loss due to criminal acts. 
It merely distributes the loss among a large number of 
insured persons rather than allowing it to fall solely on 
the victim. This service of distribution does not come 
free, and those who take advantage of it must pay for 
it. Collectively, the cost of doing so is the overhead 
cost of the insurance, that is, not the amount of the 
premiums paid bu,t the amount of premiums paid less the 
amount of losses indemnified. 

The overhead cost of insurance is usually estimated at 
about 50 percent of the premiums received or about the 
same as the losses paid. This would indicate an annual 
cost of about $300 million for the overhead cost of insur
ance against theft, including embezzlement and auto 
theft, and vandalism.H2 

PRIVATE COSTS RELATED TO THE CRIMINAL JUSTICE 

SYSTEM 

Defense Counsel-No Reliable Estimate 

About half of all felony defendants and much smaller 
percentages of other defendants retain and pay for their 
own cou'nsel. While no reliable method of estimating 
these costs exists, based on estimates of the cost for public 
defender systems discussed above,143 the cost is probably 
at least $30 to $40 million. Corporate counsel fees for 
offenses such as criminal antitrust suits could add ap
preciably to this figure. 

Bail Bonds-No Reliable Estimate 

This is a private expenditure which is a part of the 
total cost of the criminal justice system. Estimates of the 

the Population." (Washington: U,S. Department of Commerce, 1961) t ,·oJ. I, 
pt. 1. table 201, p. 1-526. 

1M Insurance InFormation Institute, supra noh~ 37, Jlp. 10, 16, 2·1. 
lnO rd. at p. 24. 
1<0 rd. at p. 25. 
111 InFormation from industry sources. 
It:! This figure is derived from table 14 and estimated amounts Cor auto thcft. 
Ha Lel'! Silvcrstein, supra note 126, pp. 154-161. 



total amOll{nt of bond business range as high as $250 mil
lion a year with profits of $4 plus million for insurance 
companies involved and $20 plus miIIion for the agents 
who write the bonds.l44 Recent reforms in the bail sys
tem have caused a drop in the bail bond business and can 
be expected to cause it to drop even further. 

Witnesses and Jurors-No Reliable Estimate 

While the fees paid to witnesses and jurors have gone 
up to more realistic levels in recent years, in most places 
they do not yet provide the same amount of income ·that 
persons would receive in their normal jobs. Unless paid 
by their employers, these persons consequently lose the 
difference between what they receive and what they 
would normally have been paid.145 

SOME BENEYITS OF CRIME PREVENTION 

While the criminal causes society to pay for the police
man, the judge and ,the prison, the property he steals, the 
bodily harm he inflicts, and numerous other expenses, he 
adds very little to the national wealth and income by his 
own productive labor. In a very real sense this is a loss 
to society although not a "cost" in the normal sense of 
the term. 

If somehow all crime were suddenly eradicated and all 
criminal activity turned into productive labor the gain 
involved could be very great. This is of course unlikely 
in the real world. The magnitude of the figure is, how
ever, an indication of the payoff in even small gains in 
the rehabilitation of prisoners and the prevention of 
criminal careers. 

Potential Earnings of PrisOl'lers 

The average daily adult population of correctional 
institutions in 1965 was 362,9oo.14G If all these prisoners 
were suddenly released, it is likely that some would not 
want to work, some would return to crime, some would 
want to work but be ll{nable to find jobs for lack of skills 
or because of their records and some would find produc
tive employment. Obviously no one can say what the 
percentages of each group or their earnings would be. 
Prisoners tend to be less well-educated and to have fewer 

. acquired skills than the rest of the population but how 
much this would impair their earning ability is not know
able. If all prisoners actually 'were able to turn their 
efforts to productive labor and each earned the national 
median wage for males ($4,414), the total would be just 
under $1.6 billion. 

From this total some deduction would have to be 
made for that portion of the prisoner's time which is 
now spent in productive labor. Some prisoners now pro
duce goods and services which are sold to the public 

lH Ronald Goldfarb. "RnnBom" (New York: Harper & Row. 1965), p. 96. 
145 President's Commiss~on on uw Enforcement Bnd Administration of JUBtice, 

uT~ek Force Report: Courts" (Washington: U.S. GOl"ernment Printing Office, 
19(7), p. 90. Sec also tl10 Wickersham Costs Report, supra, note 2, pp. 416-419. 

14.0 President's Commission on Law Enforcement ODd Administration of Justice, 
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and others do some useful work even though it is not 
compensated. In 1965 inmate wages in the Federal 
prisons totaled $2,596,479.147 In a few States work re
lease programs have been instituted under which pris
oners work at regular jobs by day and stay in prison by 
night.148 It should also be pointed out that at least 
some of the time now spent by prisoners in education 
and training courses is productive time in the same way 
that education and training outside the prisons is pro
ductive. There are also some juveniles who are in
carcerated in detention facilities of one sort or another. 
While many of these are not of an age where productive 
work is common, it seems obvious that some productive 
effort is being lost. 

Potential Earnings of Criminals 

There is no way at present of knowing either the 
number of criminals or the amount which they could con
tribute to the economy if they were engaged in productive 
work. The relevant figure here is the amount of pro
ductive time that is lost. This is more a matter of 
number of career criminals than the number of simple 
offenders. 

The FBI estimates the number of full time criminals 
on the basis of fingerprint submissions of multiple of
fenders at about 1.1 million. At the national median 
wage that number of persons could earn about $5 billion 
annually. 

THE NEED FOR MORE DATA 

As this chapter has shown the amount of information 
available about economic impact of crime is grossly 
inadequate. 

The Commission recommended that this lack of infor
mation about the economic costs of crime in America be 
remedied-not only to furnish a better basis for assessing 
the nature and amounts of the various kinds of losses but 
also as a means for developing new and improved meas
ures of control. Much of the study needed to do this 
can be accomplished in Federal, State, and local criminal 
justice agencies. Business associations must also contrib
ute to the effort and university research should be greatly 
expanded. The National Criminal Justice Statistics 
Center proposed in chapter 11 of the Commission's gen
eral report and chapter 10 in this volume could collect 
annual cost data, be the central repository for it, and 
disseminate it widely to relevant agencies. In addition, 
periodic censuses and surveys could provide more detailed 
information that would be useful in indicating crime 
problems of national scope and in evaluating the relative 
effectiveness of the various crime prevention and 
control measures adopted by individuals, business, and 
governments. 

UTusk Force Report: Corrections" (Washington: U.S. Government Printing Offire. 
1967). p. 51. 

117 Federsl Prison Industries. Inc., 1965 Annual Report, p. 6, shows the average 
monthly wage to be S38. 

118 Supra, Dote 146, pp. 11. 56-57. 



Chapter 4 

Crime and the Inner City 

One of the most striking facts about crime, especially 
in the big cities, is the consistent fashion in which the 
rates for different types of crime vary from one area to 
another. It is remarkable that these rates in anyone city 
stay as steady as they do, allowing for the changes in the 
population from ye:lr to year. It is also surprising that 
the pattern of relationships between high- and low-rate 
crime areas changes so slowly. 

The average city dweller learns to take such facts for 
granted as he grows up. Some areas have a reputation 
as tough and physically dangerous neighborhoods to 
wander in at night, some offer access to vice and other 
illicit pursuits, in others drug addicts or derelicts, petty 
thieves, and hustlers hang out together, while elsewhere 
the homes are quiet and safe, the streets and parks well 
used. Part of the excitement of the city is the variety 
and contrast of its specialized physical, social, and cul
tural environments for different aotivities and styles of 
life. People learn to search out the areas that fit their 
needs and interests and to avoid others, except for those 
who are forced to live in high crime areas because of 
economic necessity, residential segregation or other pres
sures. Even when they visit other cities in the United 
States, the characteristic signs of the different areas are 
recognizable in the houses, stores, condition of the streets, 
and the appearance and behavior of the inhabitants. 

But if we are to understand crime, to control it, and to 
prevent it, this predicta:ble pattern of variation in the 
rate of crimes by city districts must be accounted for. 
How in fact are different crimes distributed among the 
various areas of the city? Do these patterns change and 
show trends over time? Do these crime rates vary in 
predictable ways with other indicators of social condi
tions, such as differences in the economic, family, na
tionality, or racial characteristics of residents of different 
areas? What types of explanations can be found for the 
regularities, the variations, and the change which appear 
in research findings? 

Whenever the indicators of a social problem, such as 
crime, follow a regular pattern in their geographical 
distribution <!-nd this pattern persists from one time period 
to another, it suggests that a systematic set of underlying 
social, economic, or psychological pressures is operating 
to produce the pattern. It is the purpose of this chapter 
to explore the way. crime and delinquency rates vary 
between different areas of the city and to assess what 

1 For a review of this· early work see Clifford R. Shaw and Henry D. McKay, 
"Jlncnile Delinquency nnd Urban Areas" (Chicago: The University of Chicago Press, 
1942). pp. 5-14. A more detailed nccount of the innovative cartographic methods of 
Guerry is presented in Terence Morris, "The Criminal Area" (Lonelon: noutledge 
and Kegan Paul. 1957) I pp. 43-5-1. A particularly interesting perspective on their 
work relates the contributions of Quetelet and Guerry to the emerging conceptions of 
crime of the Deterministic School in Leon RBdzinowicz, "Ideology and Crime" 
(New York: Columbia University press. 1966). pp. 30-42. 
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has been learned about related variations in the social 
and economic characteristics of these areas. Any satis
factory explanation {'Or crime and delinquency must be 
able to account for the geographical distribution of rates. 
Furthermore, programs of prevention and control are 
likely to be more effective if they are based on knowledge 
of these variations in crime rates and in related social and 
economic conditions between different city areas. 

The assumption that an intensive investigation of the 
geographical variations in crime rates would lead to a 
clearer identification of the economic and social condi
tions most likely to produce them has stimulated many 
studies, beginning over a century ago. It was just this 
kind of hunch which led Quetelet in Brussels to begin 
analyzing the implications of the new criminal statistics 
of France first published in 1827. Shortly thereafter 
Gueny in Paris began his careful and painstaking work 
with st:tistical maps, exploring such relationships as the 
extent of education and crime in France.1 Since that 
~ime the creative and ingenious innovations of these early 
statisticians have been elaborated and tested in other 
countries as rapidly changing social conditions brought 
new problems, new perspectives and interpretations, and 
new techniques. 

The first systematic and sustained effort to investigate 
the regularities in the variation of crime within a large 
city in the United States started in Chicago in 1921.2 

Thir. analysis of the delinquency areas of Chicago by 
Clifford Shaw and his associates set off a wave of studies 
in other r:ities and a spirited debate about the interpreta
tion of the findings, which is still being fed by new studies 
using different techniques, different measures, and com
peting theories. This development has been greatly 
aided by the growth and increasing sophistication of the 
field of human ecology which involves the study of the 
relationship of human individuals and groups to their 
physical, social, and cultural environment by geographers, 
demographers, and other social scientists.3 

PATTERNS OF CRIME VARIATION IN CITY 
AREAS 

The National Commission on Law Observance and 
Enforcement published the second major ecological study 
of the Institute of Juvenile Research in Ohicago in 1931,4 
This study was of particular significance since it demon-

!l Clifford R. Shaw, "Delinquency Areas" (Chicago: The University of Chicago 
Press, 1929), p. ix. 

a Amos H. Hawley, "Human Ecology" (New York; The Ronald Press. 1950). 
,t Clifford R. Shaw and Henry D. McKay, "Social Factors in Juvenile Delinquency" 

Report on the Cnuses of Crime (Washington, D.C.: National Commission on Lnw 
Observnnce and Enforcement, 1931), PI>. 2, 13. 



strated that the characteristic patterns for delinquency 
rates in Chicago could also be found in Philadelphia, 
Richmond, Cleveland, Birmingham, Denver, and Seattle. 
Three of tl1eir major findings about the distribution of 
delinquency rates have been repeatedly borne out in 
subsequent studies, subject only to local and usually 
accountable variations: 

"1. Juvenile delinquents are not distributed uni
formly over the City of Chicago but tend to be 
concentrated in areas adjacent to the centml business 
district and to heavy industrial areas. 

"2. There are wide variations in the rates of de
linquents between areas in Chicago. 

"Rates of delinquents showing the ratio between 
the number of delinquents and the aged 10 to 16 
male population were calculated for each of the 113 
areas into which the city was divided for the purpose 
of this study. Rates were calculated of series of 
boys dealt with by the police, probation officers, a 
series of boys in the juvenile court, and a series of 
boys committed to correctional institutions. In each 
of these series there was a wide range of rates, some 
areas having rates of delinquents many times higher 
than the rates in other areas. In each series also 
the areas with the highest rates of delinquents are 
near the central business district and i.e heavy in
dustrial centers, while the lowest rates are in the 
residential areas near the periphery of the city. The 
similarity of variation in the different series is indi
cated by the high coefficients of correlation secured 
when the rates of delinquents in each series are 
correlated with the rates in each of the other 
series. * * * 

"3. The rates of delinquents tend to vary inversely 
with distance from the center of the City. 

"This general tendency is quite evident when the 
rates of delinquents are studied along lines radiating 
out from the center of the city. In most instances 
the highest rates are just outside of the central busi
ness district and the lowest rates in the outskirts of 
the city. 

"This tendency of the rates to decrease outward 
from the center of the city is more obvious when 
rates of delinquents are presented more idealistically 
in large zones constructed by drawing concentric 
circles with a focal point in the central business dis
trict. In each series the highest rate of delinquents 
is in the first or central zone with a regular decrease 
out from the center in each successive zone. The 
percentage decrease for the four full zones in Chi
cago is almost the same for the three types of series 
presented." 5 

These patterns in the distribution of delinquency rates 
have stood up remarkably well under tests in many cities 
throughout the country and have also been found in 
Mexico City and Honolulu.6 Most studies have con
cerned themselves with delinquency rather than adult 
crime patterns and have only rarely plotted the distribu-

• Id. at pp. 383-385. 
G Andrew W. Lind, "Some Ecological Patterns of Community Disorganization in 

Honolulu," American lournal of Sociology. 36: 206-220, September 1930 .. Norman 
S. Hayner, "Criminogenic Zones in Mexico City," American Sociologif;::al Review, 
11: 428-438. August 1946. 

• Andrew W. Lind. id. at p. 212. 
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tion of separate offenses. However, a typical distribu
tion of crime rates is shown in figure 1 for the city of 
Grand Rapids, Mich., and occasionally the distribution 
of particular offenses are compared. For example, the 
study in Honolulu found that the distribution of arrests 
for vice followed most closely the distribution for de
linquency court cases while suicide cases were much more 
widely dispersed than the other two series.7 

A much more intensive and detailed study of the distri
bution of different offenses known to the police and the 
residences of arrested persons has recently been completed 
in Seattle.s The offenses known to the police were ana
lyzed for the 3-year period 1949-51, and a second series 
based on persons arrested by the police was drawn for the" 
2-year period 1950-51. 

When the crime rates for the various census tracts of 
the city were correlated with each other, certain offenses 
could be grouped together because they showed very simi
lar patterns of distribution in the city. The closest degree 
of correspondence (intercorrelations over 0.90) was found 
in the spatial distribution of drunkenness, disorderly con
duct, vagrancy, lewdness, petty larcenies and robbery 
(highway and car). Another closely related clu,stering 
of offenses (intercorrelations over 0.87) was found for 
burglary of residence by day and night and check fraud.9 

Most of the offenses showed a varying degree of posi
tive correlation with one another, indicating a tendency to 
follow somewhat similar patterns. However, bicycle 
theft showed negative correlations with most crimes stud
ied and positive correlations only with indecent exposure 
and nonresidence burglary. The results of further study 
of the bicycle theft pattern illustrates the way in which the 
existence of special criminal opportunities can shape the 
distribution of crime rates. The research report notes a 
relatively high rate of bicycle theft in census Tract C3 
located near the northern boundary of the city. 

The extensive use of bicycles in this area, especially 
on the bicycle path around Green Lake, the several 
parks and bathing beaches, and the presence of a 
large bicycle rental agency are no doubt important 
factors that help to account for such an abnormally 
high rate of bicycle theft.lO 

Rather striking differences appear when the spatial 
distribu.tion of different types of offenses are compared. 
This can be seen in table 1, where the number, percent, 
and rate of various offenses per 100,000 population is 
shown for the entire city, the central segment, and the 
remainder of the city. The central segment contained 
only 15.5 percent (72,355 persons) of the city popula
tion (467,591 persons) in the 1950 and 10.8 percent (7.1 
square miles) of the area of the city (66 square miles).11 
It contains a number of distinctive areas surrounding the. 
central business district and the waterfront docks, ware
houses, and railroad, such as the "Skid Road" area of 
homeless men, a center of Oriental, Filipino, and Negro 
settlement; transitional residences and rooming houses, 
some predominantly working class and middle class dwell
ings and apartment houses; automobile sales and services 

.8 Calvin F. Schmid, "Urban Crime Arens: Part It" American Sociological Review, 
25: 527-542, August 1960, nnd Calvin F. Schmid, HUrban Crime Areas: Part II," 
American Sociological Review, 25: 655-678, October 1960. 

• Id. ot pp. 529-534. 
10 Id. ot p. 5-11. 
11 Id. at p. 657. 
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Figure 1 

Variation in Index Offer.ise Rates by Police District 
Grand Rapids, Michigan, 1965 
11965 Estimated Population, 208,000) 
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Source: Annual Report, Grand Rapids Police Department, 1965. 
All district rates based on 1960 population. Adjustment 
made for rapid population growth 1960·65 in 
recently annexed Southeast District. 
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Table l.-Distribution of Offenses Known to the Police According to Specified Crime Categories by Place 
of Occurrence in Central Segment of City, in Remainder of City and in Entire City, Seattle: 1949-51 1 

Number Rate Percent 

Crime 
Central Remainder Entire Central Remainder Entire Central Romalnder 

city of city city city of city city city of city 

Homicide and assault: All forms of assauIL __________________________________________________ 
922 623 1, 5:~ 407 53 lIO 60 40 Felonious homlcide _______________________________ . ___________________ 24 22 11 2 3 52 48 Other forms of homlclde _______________________________________________ 

S 4 9 2 C') 1 56 44 
Sex violations: Indecent exposure ____________________________________________________ 

161 420 581 71 36 41 28 72 Annoying women and children " ________________________________________ 65 178 243 43 23 26 27 73 Indecent liberties _____________________________________________________ 42 148 190 19 13 14 22 78 

~~~~~riiis-iii piiiViir;iiij;;:::::::::::::::::::::::::::::::::::::::::::: 
94 52 146 41 4 10 64 36 
72 49 121 48 6 13 60 40 Carnal knowledge _____________________________________________________ 55 60 115 24 5 8 48 52 

~i~g!~~d~a~~~~;;~~-::::: = =::= == =:=: =: =::: == == == =: == =: = =::::::::::: 
46 64 lIO 20 5 8 42 58 
13 57 70 9 7 7 19 81 
14 51 65 !) 7 7 22 78 

larceny: Theft from automobile _________________________________________________ 7.,621 4,221 6,842 1,156 359 488 38 62 Miscellaneous larceny ____________ • ________________ . _ •• ____ • ____ • ______ 3,574 3,256 6,830 1,577 277 487 52 48 Automobile theft • ____________________________________________________ I,m 1,301 2,553 828 166 273 49 51 Bicycle thefL ____________________ . _________________ • __ . ______________ 1,8?3 2,046 76 159 146 8 92 Shoplifting ___________________________________________________________ 750 184 934 331 16 67 80 20 Thel! from person ____________________________________________________ 678 129 807 299 II 58 84 16 
Fraud, embezzlement, bunco: Check fraud __________________________________________________________ 

I, ~~j l'n~ 3,020 840 95 215 63 37 False Impersonation __________________________________________ • __ • _____ 436 147 9 31 76 24 Bunco
1 

confidence, swindllng _________________________________________ ._ 91 53 144 40 5 10 63 37 Other orms of fraud __________________________________ • _______________ 50 9 49 22 1 4 85 15 EmbezzlemenL ______________________________________ • _______________ 
34 8 42 15 1 3 81 19 

Burglary: 
Burglary, nonresidential, nigh!. __________________ . __ •• _ •••• _._. ___ •• _._ 1,875 2,565 4,440 827 218 317 42 58 Burglary, residential, nlgh!.. __________ . ___________ . ____________________ 923 1,741 2,664 407 148 190 35 65 Burglary, residential, day ____________________ . ______________ ._. ___ • ____ 548 628 1,176 242 53 84 47 53 Burglary, nonresidential, day ____________ .. _____________ • _____ • ___ • _____ 91 128 219 40 II 16 42 58 

Robbery: 

~~gg:~: ~~~hr~:~i;ritiiiC::::::::::: =:::::: :::::::::::::::::::::::::::: 
559 271 830 247 23 59 67 33 
179 208 387 79 18 28 46 54 

~~~bee~~a~~~ld:niiaC=:::::::::::::::::::::::: :::::::::::::::::::: ::: 139 132 271 61 II 19 51 49 
158 43 201 70 4 14 79 21 Other forms of robbery ____ • ________ •• ___ • ______ • ______________ . _____ ._ 106 15 121 47 1 9 88 12 

I Each case represents an offense known to the police. Cases are allocated to places of occurrence • 
• less than five-tenths. 
" Data for 2-year period, 1950-51. 
Source: Calvin F. Schmid, "Urban Crime Areas: Part II," American Sociological Review, v. 25, August 1960, p.658. 

and other commercial business establishments i aru some 
warehouse and light industry districts.12 

Comparison of the rates of crime per 100,000 popula
tion in table .. 1 clearly establishes that the risk of victimi
zation for all crimes except bicycle theft is greatest for 
those who visit or reside in the central segment of the 
city. The difference in risk ranges all the way from 
27 times greater in "theft from the person" to less than a 
third greater in the offenses of "peeping tom" or "obscene 
phone calls." These differences also are fou,nd in those 
types of offenses which citizens say they report most often 
to the police, such as robbery. For all of the types of 
robbery listed in table 1 as a group, the risk is almost 
nine times greater in the central segment. To some 
extent, of course, these differences are exaggerated be
cause the rates are baset~ on resident population, and 
many persons who become victims of crime in the central 
segment are transients who would not be represented in 
the resident population count. 

The percentage figures in table 1 also help to show 
the variations in concentration of crimes in the central 
segment. Of all types of offenses known to the police 
the central segment contributes the largest proportion of 
all types of fraud (65 percent) and all types of robbery 

,. Id. at Fig. I, p. 656. 

(63 percent) including purse snatching and nonresiden
tial robbery. Some of the offenses for which the cen
tral segment accounts for more than half of those known 
to the police are assaults (60 percent), felonious homi
cide (52 percent), miscellaneous fonus of robbery (88 
percent), residential robbery (79 percent), and highway 
robbery (67 percent), while the remainder of the city 
absorbs a greater percentage of such crimes as various 
types of bu.rglary and sex violations, except sexual per
versions. Some of the crimes listed in table 1 such as 
shoplifting, fraud, and petty larceny are so seriously 
affected by non reporting to the police that the distribu~ 
tion shown in table 1 may not correspond very closely to 
the actual distribution. 

When the city is divided into six I-mile zones radiating 
out from the city center, the usual pattern of high rates 
in the central zones and low rates on the outskirts is 
shown for most crimes.13 As one might expect, this is 
most pronounced fllr the crime of embezzlement since 
the rates are based on place of occurrence of offense. 
The rate of embezzlement is 18.3 for zone I and 0.03 for 
zone VI. Bicycle theft is the only offense which runs 
counter to this pattern, showing a rate of 65.3 in zone I 
and 149.5 in zone VI. It should be noted, however, that 

13 rd. at p. 666. 
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the differences between the inner and outer zones for such 
offenses as peeping tom j obscene telephone callsj indecent 
liberties, and carnal knowledge are relatively small.14 

D!STRmUTION OF JUVENILE OFFENSES 

Most of the studies dealing with juvenile de!inqu~nts 
show spatial distributions in the city only according to the 
total delinquency rate or occasionally the rate of truancy. 
A recent study in Madison j Wis., however, divides the 
city into three relatively distinct areas and provides infor
mation on the types of acts by juveniles which resulted in 
a contact with the police.15 A police contact in this 
study meant any interaction between a Madison police 
officer and a juvenile which resulted in a report being 
filed with the Crime Prevention Bureau of the police 
department. 

The distribution of different types of acts by juveniles 
resulting in a police contact are shown distributed among 
the three districts of Madison in table 2 according to the 
place of residence of the offenders. The rates are for the 
period 1950-55 and are based on school estimates of the 
juvenile population age 6 to 18. They reflect the resuJts 
of a sample of 1,876 juveniles whose records showed a 
total of 4,554 acts or police contacts, an average of 2.47 
acts per person. The west district in table 2 is an area 
of high income, middle and upper class residents. The 
east district is composed of laboring and middle class resi
dents of moderate income, and the central zone has resi
dents of the working class and lower working class with 
generally low incomes. 

Table 2.-Delinqueflt Acts Resulting in Police
Juvenile Contacts by Zone of City: Madison, Wis. 
1950-55 1 

Acts 
Average acts per 1,000 Juveniles per year 

Central Vlest East Total 
city 

--------------1------------
Incorrigible, runaway_________________________ 34.10 13.55 29.97 26.65 
Disorderly conducL ___________ .______________ 31.82 14.05 22.40 23.65 
Contact-SuspicIon, investigation, information___ 25.92 6.47 17.80 17.61 
7heIL_____________________________________ 23.35 4.37 13.30 14.61 
Traffic (operation)____________________________ 16.45 11.45 12.37 13.73 

~~~i~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~ l H 1J~ If:I~ l~! 
Sex offenses_________________________________ ~: n 1: ~6 I' ~~ t ~ 
Traffic (parking) __________________ .__________ 1.27 .87 : 90 1. 06 
Truancy_____________________________________ 1.12 .47 1. 00 .91 Assault. ____________________________________ 

1 

.75 .00 .40 .42 
Other ~eiir.quent acts_________________________ 10.08 3.04 6.02 6.76 

Total delinquent acts___________________ 185.05 63.13 133.08 132.65 

I Sample of City of Madison juveniles from files of Crime Prevention Bureau, 1950-55. 
Source: lyle W. Shannon, "Types and Paitern9 of Delinquency In a Middle-sized City," 

The Journal of Research in Crime and Delinquency, v. 1, January 1964, p. 60-62. 

The variation in police contact with juveniles in these 
districts is quite large. The rate is only 66 per 1,000 
juveniles for those living in the west zone, but for those 
in the east zone it is more than twice as great (138) and 
for those in the central zone it is nearly three times as 

,. rd. at p. 666. 
15 Lyle W. Shannon, UTypcs nnd Patterna of Delinquency in a Middle~sized Cit/" 

The lournal of Research in Crime and Delinquency, v. 1 :53-66 January 1964.' 
16 Ns.tban Goldman, h~e Differential Selection of Offenders for Court Appearance" 

(WasblDgton, D.C.: NahonnI Research and Information Center nnd National Council 
on Crime and Delinquency, 1963). A. W~ McEachern and Rivn Dauzer, "Factol8 
~elated to Disposition in Juvenile Police Contacts," in Malcolm W. Klein, cd., 

Juvenile Gangs in Context" (Englewood Cliffs, N.J.: Prentice.Hall, Inc., 1967). 

great (193). It is clear from table 2 that a considerable 
amount of police contact with juveniles is not for acts 
which would be criminal for an adult. Furthermore, 
these types of contact are experienced proportionately 
much more often by those residing in the central and east 
districts. This is particularly true of contacts involving 
suspicion, investigation, or information. The west dis
trict juvenile rates come closest to the other districts in 
connection with acts involving vehicles. The relative 
likelihood that a juvenile will be involved in a serious 
criminal acts shows quite sharp gradations from one dis
trict to another with the exception of burglary where the 
central rate (5) is very close to the east rate (4·) but 
greatly different from the west rate (1). 

The trustworthiness of such findings on the geographi
cal distribution of delinquent acts depends, as do nearly 
all of the data presented in this chapter, on how well 
the agency statistics reflect the distribution of all serious 
acts of delinquency or crime that actually happen. This 
will clearly vary in relation to the seriousness of the of
fense, whether the act is reported to the police or not, 
whether it can be detected by the police or not, whether 
the record system is accurate or not, and a number of other 
factors. However, for the purpose of comparing dif
ferent areas of a city, it is not necessary to know about 
every act that occurs. Official information would still 
be adequate for most crimes to show the relative varia
tion in crime rates between different city areas, providing 
that the offenses and the offenders in these areas have 
roughly the same chance of coming to official notice and 
action. There is increasing evidence from studies of 
police handling of juvenile offenses that this assumption 
is probably true, especially for the more serious offenses 
which are not confined within the family context, as in 
the case of domestic assaults.16 These studies show that 
relatively little discrimination based on race, social classj 

or income appears to operate for the more serious offenses. 
In both recording and disposing of juvenile offenses, the 
arrest history of the offender, the type of offense, and the 
age of the offender appear to have the most effect in 
deciding what action to take,l1 

In disposing of minor offenses, however, such criteria 
as race, family status, and income level may enter into 
the official decision sufficiently to bias the statistics against 
the lower income areas of residence. Recent studies also 
indicate that this type of bias in the delinquency sta
tistics, produced by a greater likelihood that official action 
resulting in a record will take place in the poorer areas, 
varies from one city to another depending on the type of 
police department and the standards of the police officer. 
Two recent comparative studies of a "professional" 
police department and an old-time "fraternal" police 
department indicate important differences in police re
cording and disposition of juvenile offenses.1B The pro
fessional department arrested a larger proportion of the 
juveniles with whom they came in contact and released 
fewer of them. The fraternal department was more 
reluctant to arrest and refer to the court. Howeverj the 

pp. 148-160. For additional references and a useful revje~· sce David J. Bordua 
"Recent Trends! Deviant Behavior and Social Control," The Annals or the Americar: 
Academy of Polilical and Social Science, 369: 149-163, January 1967. 

17 Goldman, id. al pp. 125--132. 
18 James Q. Wilson, uThe Polit:e and the Delinquent in Two Cities," in Stanton 

Wheeler, cd., "Controlling Delinquency" (New York: John Wiley & Sons. torth. 
coming publication). Aaron Cicourel. uThe Social Organization ot Juvenile 
Juslice" (New York: John Wiley & Sons, forlhcoming pUblication). 



professional department was more likely to ignore such 
factors as race, family status, and economic status. The 
fraternal department was more likely to take these criteria 
into account in the recording and disposition of offenses, 
but even when these were taken into account, they 
affected primarily the way minor offenses were handled. 
Evidence on this point is also available from a study of 
communities in the area of Pittsburgh which found that 
the rate of referral of Negro juvenile offenders to court 
for serious offenses was 87.5 percent of those arrested 
and the rate for white children was 79.3 percent. How
ever, for minor offenses the rate of referral for Negro 
children was 53.2 percent and the white rate 22.6 
percent.1D This type of bias would over-represent the 
Negro areas of residence as compared to white areas in 
juvenile statistics on court referrals by place of residence. 

Apparently, the biasing effect of public attitudes, eco
nomic and social status, and police criteria for decisions 
do affect significantly the recording and disposition of 
offenses and offenders; and consequently the rates for 
different areas of the city. Several studies, for example, 
have now shown that police reactions to the attitude of 
the juvenile toward the authority of the police make a 
great deal of difference in the decision to arrest and 
record a contact, and it may be that persons of a racial 
minority group and low economic status in a slum area 
\,Vill bl! ~ort: likely to be defined as having a defiant and 
hostile attitude.20 Nevertheless, the available studies and 
findings do encourage the belief that, if only the more 
serious offenses are counted, a reasonable amount of 
confidence may be placed in the picture they present of 
the relative variation in the delinquency rates between 
different city areas. 

COMPARISON OF AREA OFFENSE RATES AND AREA OFFENDER 
RATES· 

In describing the distribution of crime and delinquency 
rates by city areas, one can calculate the area rates on the 
basis 'Of where the offense took place or where the offender 
resided. These procedures produce different pictures of 
the distribution of the crime problem. The procedure to 
use depends on the purpose of the study. Where the 
principal interest has been to show which areas bear the 
greatest burden of crime or present the most attractive op
portunities for various types of crime, area of occurrence 
of the offense, utilizing reports on offenses known to the 
police, has been the appropriate choice. Where the main 
interest is in identifying the characteristics of areas which 
house or produce the most criminals, then area rates are 
calculated on the basis of the apprehended offender's 
place of residence. The latter procedure is the one that 
has been used most often. 

When both of these procedures are used and the two 
resulting pictures of the crime problem are compared, it 
is possible to see the different types of contribution to the 
crime problem which different areas 'Of the city make. At 
the same time it is possible to secure a sense of the mobility 
of offenders in search of different types of criminal oppor-

10 Goldman, supra. note 16, p. 127 .. 
:0 Irving Piliavin and Scott Briar, Hpolicc Encounters with Juveniles," American 

10urnal of Sociology, 70: 206-214, September 1964. Carl Werthman. "The Function 
of Social Definitions in the Development of Delinquent Careers," in Task Force 
Report Juvenile Delinquency, President's Commission on Law Enforcement and 
Administration of Justice, Appendix I, (Washington, D.C.: Government Printing 
Office, 1967). Carl Werthman nnd lning Piliavin, "Gang Members and the PoHcet" 
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tunities. This type of comparison has been made possible 
by use of the data 'On offenses known to the police and on 
arrests by the police developed by Schmid and his asso
ciates in Seattle. 

The number, percent, and rate of arrest for different 
offenses are shown in table 3 for the entire city of Seattle, 
the central segment, and the remainder of the city. Some 
of the data in this table can be compared directly with 
the data on offenses known to the police in table 1. 

Comparison of tables land 3 demonstrates clearly that 
the central segment and the remainder of the city differ 
considerably in the rate with which they contribute either 
criminal opportunities or criminals for different types of 
offenses. For example, 41 percent of the persons arrested 
for robbery resided in the central segment, while 63 per
cent of the robberies occurred there. This suggests that 
some robbers seek the greater opportunity and anonymity 
of the central segment when their area of residence is some 
place else. This may also be true of the crime of sodomy, 
since 64 percent of the offenses are reported in the central 
segment but only 37 percent of those arrested for this 
offense reside there. One can see why this might also 
apply to opportunities to commit fraud, and tables 1 and 3 
show that 85 percent of offenses classified as "other forms 
of fraud" occurred inside the central segment, whereas 
only 56 percent of those arrested in this category resided 
there. This finding stands in notable contrast to such 
forms of fraud as bunco, confidence game, and swindling, 
since 63 percent of these crimes were reported to occur 
in the central segment, while 74 percent of those arrested 
for those offenses resided there. One of the largest dis
crepancies is found for auto theft. While 23 percent of 
the arrested offenders resided in the central segment, 49 
percent of the auto thefts occurred there. 

The degree to which the mobility of the offender 
varies for different offenses is addressed more directly in 
recent data reported to the Task Force from Seat
tIe.21 Thi:s information from the statistical bureau of 
the Seattle Police Department compares the census 
tract of occurrence of the offense with the tract of resi
dence of the offender for 19,327 persons arrested in Seat
tle in 1965. In table 4 is shown for different offense 
categories whether the offender resided in the same tract 
in which he committed his offense, whether he resided 
elsewhere in the city, or whether he resided outside the 
city. In general, offenders are much more likely to move 
out of their neighborhood in connection with crimes 
against property than in crimes against persons. To some 
extent forcible rape and robbery are exceptions to this 
generalization in crimes against persons and so is arson 
in crimes against property. Certain of the crimes of vice 
and those against public order are also locally based: 
narcotic law violations, drunkenness, liquor law viola
tions, and prostitution and commercialized vice. Others 
involve more mobility; carrying or possessing weapons, 
driving under the influence, and gambling. 

These findings corroborate the general conclusions 
drawn from a study of residence of offender and place of 
occurrence of offense carried out in Indianapolis in 

in David J. Bordun, cd., "The Police: Six Sociological Essays" (New York: John 
Wiley & Sons, in press). 

~1 Albert J. Reiss, Jr., "Place of Residence of Arrested PersoDs Compared With 
Place Where the Offense Charged in Arre~t Occurred For Part I and II Offenses," 
A report to the Presjdent's Commis3ioll on Law Enforcement and the Ad.uinistra
tion of Criminal Justice, (mimeo) 1966. 
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Table 3.-Distribution of Arrests According to Specified Crime Categories by Residence of Offender in 
Central Segment of City, in Remainder of City and in Entire City, Seattle: 1950-51 1 

Number Rate Percent 

Crime 
Central Remainder Entire Central Remainder Entire Central Remainder 

city oi cfiy city city of city city city of city 
----------

Homicide and assault: 
All forms of assault2 •••.••••.••••••••••••••••••.•••••••••••••••••••••• 136 124 260 180 32 56 52 48 
Carrying concealed weapons ••••••••••••••••••••••••••••••••••••••••••• 131 90 221 87 11 24 59 41 
Felonious homicide •••••••••••••••••••••••••••••••••..•••••••••••••••• W 9 19 7 1 2 53 47 

Sex violations: 
Lewdness ••••••••••••••.•••••••••••••••••••••••••••••••••••••••••••. ,. 705 369 I,m 466 47 115 66 34 
Prostitution •••••••••••••••.•••••••••.•••.•••••••••..••••••••••••••••• 129 54 85 7 20 70 30 
Indecent liberties ••••••••••••••••••••••••.•.•••••••••••••••.•••••••••• 14 37 51 9 5 5 28 72 
Sodomy ••••••••••.•••••••••••••••••••••.••••••••.•.••••••••••••••.•• 18 31 49 12 4 5 37 63 

b~~~~ntn~~I~d~~.::: :::::::::::::::::::::::::::::::::::::::: ::::::::: 11 22 33 7 3 4 33 67 
7 15 22 5 2 2 32 68 

Rape and Intentto rape •••••••••••.•••••...•.•••••••••••.•.•••••••.••• 6 6 12 4 1 1 50 50 
Drunkenness and narcotics: 

Drunkenness •••••••. " ••••••••••••.•.•••.••••••••••.•••••••••••••••••• 11,847 6,3~~ 18.235 7,839 815 1,950 65 35 
Common drunkenness ••••••••••••••••••••••••••••••••••••••••••••••••. 733 800 485 9 86 92 8 
Violation of liquor laws............... •.•••• . .•••.•••••••••• • •••.••.•• 188 116 304 124 15 33 62 38 
Violation of narcotics laws ............................................. 90 41 131 60 5 14 69 31 

Vagrancy and disorderly conduct: 
1,738 ~1~J~~~r~yO~~~cf~~r.c!.-:.:::::::::::::::::::::::::::: :::::::::: ::::::::: 669 2,~~§ I, ~~~ 85 257 72 28 

529 396 51 99 57 43 
Disorderly conduct, fighting •.•••••• , •••.•..••••.•.••••.••••.••••.•••••. 310 224 534 205 29 57 58 42 
Gambling ............................................................ 37 56 93 24 7 10 40 60 
Obscene language ..................................................... 42 34 76 28 4 8 55 45 
Resisting public officer ....................................... " •.•••••• 32 42 74 21 5 8 43 5i 

Larceny: 
358 265 34 67 58 42 ~~\~~~bW:lhiiii.:::::::::::::::::::::::::::::::::::::::::::: ::::::::: 623 237 

56 184 240 37 23 26 23 77 

¥~~m:~n~·atiicmobiie·:.::::::::::::::::::::::::::::::::::::: ::::: ::::: 74 43 117 49 5 13 63 37 
33 67 100 22. 9 11 33 67 

Other forms of larceny •••••••••••••••••••••.•••••••.•••..•••.•••••• , •. 19 12 31 13 2 3 61 39 
Fraud Embezzlement, Bunco: 

Miscellaneous forgeries ••.••••.•••••••.•••.••••••••••••••..•••.••.••••• 50 30 80 33 4 9 62 38 
Bunco, confidence, swindling ••.••••••••••.••••••.•••••••.••.•••••••••.• 41 14 55 27 2 6 74 26 
Other forms of fraud .................................................. 29 23 52 19 3 6 56 44 

Burglary and robbery: 
121 235 356 80 30 38 34 66 Burglary ••••••••••••.•••••••..•.••.••.••••••••••••••••••••••••••••... 

Robbery ............................................................. 35 50 85 23 6 9 41 59 
Miscellaneous crimes: 

74 Drunk driving 3 •••••••••••••• , •••••••••••••••••••••••••••••••••••••••• 201 582 783 266 148 167 26 
Nogllgent driving 3 .................................................... 46 240 286 61 61 61 16 84 
Allothers 3 ................................................. " ......... 28 49 77 37 12 16 36 64 

I E~ch case represents one arrestee. Recidivists counted only once. Cases allocated according to residence of arrestee. 
2 Data for 1951 only. 
3 Data for 1950 only. 
Source: Calvin F. Schmid, "Urban Crime Areas: Part II," American Sociological Review v. 25, August 1960, p. 659. 

1931.22 The data, based on all cases disposed of in the 
Marion County Criminal Court in 1930, made it possible 
to measure on a map the distance from the center of the 
residence census tract to the center of the offense census 
tract for the 481 cases shown by offense category in table 
5. The mobility patterns for different offenses do not 
seem greatly different in Seattle 35 years later, though 
the data are not exactly comparable. 

The arrest data provide some clues as to the distribu
tion of offenses in the city. Arrest data are especially 
useful for studying the distribution of crimes of vice and 
offenses against the public order since these offenses 
become known primarily through the initiative of the 
police rather than a complainant. However, as noted 
above, since these types of offenders also show vary
ing degrees of mobility in searching for criminal oppor
tunities, arrest data provide only a rough indication of 
where these crimes actually occur. 

Despite this reservation the residential location of per
sons arrested for crimes of vice and offenses against the 
public order shows a high degree of concentration. For 

:n Clyde R. White, "The Relation of Felonies to Environmental Factors in 
Indianapolis," Social Forces, v. 10-498-509, May 1962. 

example, as shown in table 3 for Seattle, 65 percent of 
persons arrested for drunkenness, 92 percent of those 
arrested for common drunkenness (a category used for 
confirmed alcoholics), and 62 percent of those arrested 
for liquor law violations resided in the central seg
ment. Twenty-three percent of the drunkenness ar
res tees, 50 percent of the common drunkenness arrestees, 
and 20 percent of the liquor law violators lived in the 
"Skid Road" area. Similarly, while 69 percent of the 
narcotics law violators lived in the central segment, 30 
percent of the total city narcotic arrests were of persons 
residing in the Chinatown-Jackson Street area. A simi
lar concentration is found for those arrested for prostitu
tion or vagrancy. Thus the residence of offenders in 
crimes of vice and offenses against the public order tend 
to show a greater concentration in the central district 
and contiguous areas than most other crimes. It seems 
likely that if data on the place of occurrence of such 
offenses rather than the residence of the offender were 
available, the concentration would undoubtedly be even 
greater. . 



Table 4.-Comparison of Place of Offense and Res
idence of Offender for Parts I and II Crimes, 
Seattle, 1965 

I Residence of arrested offender (percent) 

Off ense charged on arrest 

ses: 
Ie rape •••••••••••••••••••••• 

Pari I offen 
Forclb 
Assaul 
Robbe 
Aggrav 
Other 
Burgla 
lareen 
Aulot 

t 10 rape, allempts •••••••••••• 
ry ••••••••••••••••••••••••••• 
aled assault. ••••••••.••••••• 
assaults ••••••••••••••••••••• 
ry, breaking or enlerlng ••••••• 

fief~~~~:·:::::::::::::::::::: : 
nses: Pari II offe 

Arson. 
Forgery 
Fraud. 
Embezz 
Siolen 

·jin·1i coiinierieliliii:::::::::: 

Te·maiii::::::::::::::::::::: 
properly buying, receiving, 

Ir;~~~:.:::::::::::::::::::: : poss 
Vanda 
Weapo 
Prosti! 
Other 
Narcol 
Gambl 
Offens 
Dllvln 
liquor 
Drunk 
Dlsord 
Vagran 

ns: carrying, possessing, elc ••• 
utinn and commercialized vice •• 
sex offenses •••••••••••••••••• 
Ic drug law •••••••••••••••••• 
Ing •••••••••••••••••••.•••••• 
es against family and children .• 
g under the Influence •••••••••• 
laws •••••••••••••••••••••••• 

enness •••••••••••••••••••••• 
erly conduct. •••••••••••••••• 
cy •••••••••••••••••••••••••• 

Same 
tract 

15 
54 
29 
35 
42 
26 
13 
13 

40 
20 
19 
18 

27 
27 
15 
34 
30 
41 
14 
67 
13 
38 
33 
27 
26 

Elsewhere Outside Unknown 
Seattle Seattle 

---
69 16 0 
38 8 0 
53 12 5 
47 14 4 
45 10 3 
59 12 2 
68 14 6 
68 17 2 

57 3 0 
59 17 5 
47 28 6 
45 28 9 

54 16 4 
60 12 1 
65 14 5 
59 3 4 
51 16 3 
43 11 4 
69 9 8 
33 a 0 
64 20 4 
43 13 6 
48 6 12 
55 12 6 
61 4 9 

Source: Special Tabulation of 1965 Arresls: Seallie Police Department. Cited In Reiss, 
supra, note 21, lab!e I, pp. 13-21. 

Table 5.-Distance I Between Offender's Residence 
and Place of Offense for Specific Crimes in I ndi
anapolis, 1930 I 

Crime 

Aga I~~~~~~~~~::::::::: :::: ::::: :::::::::::: :::::: ::: ::: 
Assault and ballery •••••••••••••••••••••••••••••••••• 

Agal~~!~!~1~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~~ 
e~~~c1~Jta·kliig::::::::::::::::::::::::::::::::::::::: 
8~:~~agrceiiy :::::::::::::::: ::::: :::::: :::::::::::: 
Obtaining money falsely •••••••••••••••••••••••••••••• 
Pelly larceny •••••.•••••••••••••••••••••••••••••••••• 

Number 
of 

cases 

37 
11 
16 
9 

444 
9 

21 
20 
76 

121 
117 
38 
25 

Mean 
dlslance' 
(miles) 

.84 
1. 52 
• 91 
.11 

1.72 
3.43 
2.79 
2.14 
1.77 
1. 76 
1.53 
1.47 
1.42 

t Felonies disposed of by the Marion County Criminal Court during Ihe calendar year 1930. 
2 The distance from Ihe middle of the residence census tracl to the middle ollhe offense 

census tract. 
Source: Clyde R. While, "The Relation of Felonies to Envlronmenlal Factors In Indlanap. 

olis," Social Forces, v. la, May 1932, p. 507. 

TRENDS IN THE CRIME AND DELINQUENCY RATES OF CITY 

AREAS 

As we have seen, the studies of different types of crime 
and delinquency rates have established that these rates 
follow a fairly consistent pattern in their distribution 
throughout the geographical areas of the city, and that 
this pattern shows a considerable amount of similarity 
among American cities. A further question concerns 
the stability of this pattern of crime rates from one time 

:a Schmid. supra, note 8, pp. 669-670. 
:4 For the most current statement on these studieD aee Henry D. ?tlcKsy and 
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period to another. Do these rates show any trends? Do 
changes in the area rates alter the relative standing of 
these areas in the total crime distribution pattern of the 
city? Do the higher crime rate areas remain the higher 
crime rate areas? 

The pace of change is swift in American cities. Com
merce and light industry invade the less intensively utilized 
land spaces. Old slums are torn down and replaced bv 
high-rise apartment units. Older migrants to the city 
are displaced by more recent arrivals competing for low 
cost housing and unskilled laboring jobs. New highways 
cut through the territory of old ethnic enclaves of immi
grants, creating new physical boundaries to movement 
and community identity. In all this incessant turmoil, 
growth, and change what happens to the geographic pat
terns of crime and delinquency rates which existed before? 

The answer appears to be that the general pattern of 
distribution of crime and delinquency rates among the 
various areas of the city remains the same, even though 
some nf these rates may change drastically in a few areas 
where major shifts in land use and population composition 
have occurred. This conclusion rests, however, on 
relatively few studies that have been carried out in the 
same fashion, for the same city, and at different time pe
riods. In the recent study of Seattle, for example, a 
special effort was made to collect comparable data on 
the area crime rates in the years 1939-41 to compare with 
the 1949-51 series.23 Though the actual or absolute rates 
for different crimes were not the same in the two time 
periods, due partly to changes in definition and classifica
tion of crimes, the same pattern of relative variation from 
the central to the outer zones of the city remained the 
same. The similarity of the patterns of distribution of 
crime rates among city areas for the two periods varied 
somewhat. For example, the patterns for highway rob
bery for these periods showed a correlation with each 
other of 0.94, nonresidential burglary 0.93, nonresidential 
robbery 0.81, and residential burglary 0.65 . 

The most fully developed time series of the geographic 
distribution of crime and delinquency rates in a city are 
those assembled for Chicago.24 Table 6 shows the rates 
for different series of delinquents who were referred to 
the Juvenile Court of Cook County over a 40-year period 
from 1900 to 1940. The rates are shown for the city of 
Chicago, which is divided into five 2-mile concentric zones 
with -the focal point of the zones located in the center of 
the central business d.istrict. Though the absolute sizes of 
the rates differ, tbe same relative tendency for the rates to 
be highest in zone 1 (the central district zone) and lowest 
in zone 5 (the outennost Pllrt of the city) holds for all 
series, except for the reversal of rank in zones 4 and 5 in 
the first series, 1900-1906. During this 40-year period 
Chicago experienced enormous growth in population and 
industrial and economic power. It also was confronted 
with the task of assimilating wave after wave of new im
migrants with very different nltural values and expecta
tions. In the light of this ceaseless turmoil of change and 
new development, the relative stabi!ity of the relationships 
between the zonal rates is impressive. 

Though the comparison of rates by city zones is useful 

Solomon Kobrin, UNationality Dnd Delinquency" (Chicago: ID8titute of Juvenile 
Reaearch, Department of Mental Health, State of Illinoia, 1966). 
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Table 5.-Rates of Delinquents Per 100 Males, 10-17 
Years of Age, in Chicago by 2-Mile Concentric 
Zones, For Selected Time Periods 1900-40 

Zone 
Years 

II III IV V 
----------1---------------
1900-1906 •••••••••••••••••••••••••••• 16 9 6 4 6 
1917-23 •••••••••••••••••••••••••••••• 10 7 4 3 3 
1927-33 •••••••••••••••••••••••••••••• 10 7 5 3 2 
1934-40 •••••••••••••••••••••••••••••• 9 9 6 4 2 

Source: Henry D. McKay and Solomon Kobrin, "Nationality and DelinQuenCr" (Chicago: 
Institute of Juvenile Research, Department of Mental Health, State of Illinois, 966). 

to demonstrate the stability of relationships between de
linquency areas, it also obscures important changes in 
neighborhood rates of delinquency as the result of social 
and economic change. We need much more detailed 
study of the way in which the changing character of life in 
the city affects the rates of delinquency and crime in the 
many different geographical areas of the city. It will 
require more intensive study of the trends in rates in the 
same areas in relation to the various physical, demo
graphic, economic, and cultural changes which may have 
occurred. Such studies should also take account of the 
effects of changes in the organization, policies, and prac
tices of the criminal justice system itself. From such 
studies we could obtain a much clearer idea than we now 
possess of the way delinquency rates reflect the existing 
structure of life within these areas and the way they are 
affected by changes both inside the area and in the city as 
a whole. 

McKay has taken a beginning step in this direction by 
drawing trend lines of delinquency rates for 74 com
munity areas of the city of Chicago.25 These trend lines 
are based on five different series of delinquents appearing 
before the Juvenile Court of Cook County from 1927 to 
1962. Selected for special study were the five community 
areas where the trend in rates showed the greatest in
crease and the five areas showing the greatest decrease 
in rates. The areas showing the greatest increase were 
areas where "a largely middle class white population was 
replaced by a Negro population coming partly from other 
city areas and partly from outside of the city." Four of 
the areas showing the greatest decrease in ;:ates extend 
directly southward from the central business district and 
are areas which have formed the heart of the Negro 
community for more than 30 years. The fifth area of 
greatest decrease is on the outskirts of the city where there 
has been a rapid increase of population, but where the 
population is 93 percent white. The increases in area 
rates were attributed to the breakdown of institutional 
controlG and the disruption of roles and opportunities to 
participate in local political and economic institutions 
dne to the fact that a new racial group moved in and 
displaced the former residents. Conversely, it was sug
gested that the areas showing decreasing delinquency 
rates are areas where new institutional controls and more 
stable role relationships have had time to become 
established. 

:s Henry D. McKay, "A Note on Trends in Ratcs of Delinquents in Certain Areas 
of Chicago," in Task Force Report on Juvenile Df"linqucncy, President's Commia
sian of taw l:.dnrcemcnt nnd Administration of Justice, Appendix F. (Washington, 
D.C., Government Priting Office, 1967). 

"These areas of greatest decrease in rates of de
linquents were the areas with the highest rates 30 
or more years ago. At that time they resembled, 
in many ways, the characteristics of the areas of high
eRt rates in the nineteen sixties. The evidence is not 
conclusive, but it seems that in the thirties the insti
tutional and role disruption in these areas was very 
much the same as the disruption in communities 
(showing the greatest increases in rates), * * * dur
ing the past few years. 

"* * * Surely the most suggestive finding of this 
study of trends in rates of delinquents .is the finding 
that in the same period the areas of greatest increase 
and the areas of greatest decrease in rates of delin
quents, were areas occupied primarily by Negro peo
ple. Note that these opposite changes took place 
over the same period of time in different parts of the 
same city." 26 

One cannot assume on the basis of these findings that 
order will gradually emerge from disorder by some "self 
healing" process. Much effort has been expended to 
develop more stable institutions and community rela
tionships in these decreasing rate Negro areas, and the 
delinquency rates are still above the average for the city. 
These findings do indicate, however, the great importance 
of studying more closely what happens to the institutions 
in an area when a new group moves in. If it is true that 
the period of transition creates a chaotic situation which 
becomes resolved only when the new group develops its 
own network of institutionalized roles, then crime pre
vention programs might concentrate on how these roles, 
so essential for social control, might be developed ;,lOre 

swiftly. 

SOURCES OF IRREGULARlTY IN CRlME PATTERNS 

The presentation of the distribution of crime and de
linquency rates by census tracts, community areas, or 
concentric mile or 2-mile zones sometimes gives the im
pression of disjointed and abrupt breaks in the delin
quency patterns. This is to some extent an artifact of 
the manner of presentation, reflected by the necessity to 
use somewhat arbitrary boundaries for areas. The gen
eral assumption that has characterized these studies is 
that the distribution of offenses and offenders shows a 
fairly continuous decreasing density from the center of 
the city outward to the suburban areas. Even within 
census tracts offenses and offenders usually show up on 
spot maps more heavily concentrated toward the central 
district side of the tract rather than the side toward the 
periphery of the cityP 

This assumption of a fairly continuous decline in rates 
outward from the city center, while apparently a gen
erally valid description for most American cities, must 
allow for many exceptions. Cities are broken up by 
physical and social barriers which often create sharply 
juxtaposed contrasts in the economic and cultural char
acteristics of adjacent city areas. In the growth of a city 
the existence of physical barriers such as rivers, railroads, 

'" Id. 
:1 Sec 8pot~map8 in Shaw and McKoy, "Juvenile Delinquency in Urban Areas," 

supra, note I. 
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canals, viaducts, lakes, parks, elevated lines, and high
speed limited access highways turn and shape the flow of 
population so that great differences in the characteristics 
of adjoining areas and their population may result, which 
in turn find reflection in very different rates of delin
quency. Such contrasts show up in nearly all of the 
studies. These natural or artificial barriers sometimes 
create the circumstances for the development of rather 
homogeneous settlements of racial and ethnic groups 
whose measures for social control may produce much 
lower delinquency rates than neighboring groups.28 

However, perhaps the most common source of irregu
larity in the distribution of delinquency rates is the devel
opment of industrial and commercial subcenters at various 
points in the city, near the periphery, or in suburban 
areas. This was immediately noticed in the first studies 
undertaken in Chicago. I t was noted that rates de
creased as they radiated outward from the city center 
except toward the south, where they increased again in 
the commercial and industrial subcenter of South Chicago 
and Pullman adjacent to Lake Calumet, and in the west 
near the Union Stock Yards.20 South Chicago and Pull
man were originally independent cities until they were 
annexed to Chicago in 1889. This area still functions 
as a relatively independent industrial and commercial 
sub center. All of the juvenile delinquency series of rates 
developed in Chicago showed higher rates in this area 
than surrounding districts. so Sirnilarly the Union Stock 
Yards and affiliated industries in the west were incorpo
rated into Chicago in the general annexation of 1889. 
This area continues to some extent to function like South 
Chicago as a secondary industrial and business center with 
its own radiating effect on delinquency rates. 

A study of the Detroit metropolitan area and its sur
rounding region indicates that the tendency for higher 
rates of crime and delinquency to be associated with cen
ters of industrial and commercial development is the pre
vailing pattern outside the centra! city as well.a1 Satellite 
centers of bminess and industry in the suburban areas 
and surrounding region produce slightly higher crime 
rates than are found in the intervening areas. This 
tendency holds true for the offenses analyzed (murder, 
rape, robbery, assault, burglary, larceny, and auto theft), 
but it is most evident in the case of property crimes. This 
type of break in the declining size of crime rates from the 
city center confirms the general conclusion of these eco
logical studies; areas which show intensive commercial 
and industrial development also are the places where 
most crimes occur, since they offer more opportunities 
for most types of crime and are usually areas with highly 
transient populations and weak social controls. 

THE RELATION OF CRIME TO OTHER SOCIAL 
INDICATORS 

The discovery of relatively stable and systematic varia
tions in the distribution of crime rates among the geo-

2S See discussion on cultural enclaves, infra. 
:tJ Shaw, "Delinquency Areas," supra, note 2. 
30 Shaw and McKay, uJuvenile Delinquency in Urban Areas," supra, note 1. 
31 Stuart Lottier, "Distribution of Criminnl Offenses in Metropolitan Regions, to 

Journal of Criminal Law and Criminology, 29: 31-50, l\foy-Junc 1938. 
33 Shaw and McKay, "Juvenile Delinquency in Urban Areas, n supra note I. 

pp. 86-101. 
33 Id. at pp. 134--163. 
.. Id, p. 203. 
as Clyde R. White, uThe Relation of Felonies. to Environmental Factors in 

Indhnllpolis," Social Furces, v. )0: May 1932, p. 504. 
30 Bernard Lander, "Towarcl nn Understanding of Juvenile Delinquency" (New 

York: Columbia University Press, 1954). Several other studies ltave used additional 
variables reporting a close Telation to crime and delinquency rates, though no zero 
order correlations are given. In Seattle Schmid f("llDd the following factors had 

239-113 0 - 67 - 6 
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graphical aretl.s of the city has led to a constant search for 
the distinctive social and economic characteristics of the 
high as compared to the low crime rate areas. If it should 
be found that high crime rate areas have a typical and 
distinctive social structure, then it would be possible to 
identify and study in greater detail the specific social proc
esses which produce the variations in crime rates. Such 
explorations might also provide useful indications of the 
direction which crime prevention and control programs 
should take to be most effective. 

Thus a major part of the re~,'arch effort concerning 
the distribution of crime rates w'ithin cities has tried to 
establish the relation between these rates and other fea
tures of urban areas. The studies in Chicago found a 
high degre~ of relationship between delinquency rates 
and the existence of other social problems in urban areas, 
such as school truancy (0.89), infant mortality (0.64), 
tuberculosis (0.93), and mental disorder (0.72).82 In 
addition to showing that areas having high rates of crime 
also show high rates for other social or health problems, 
indicators were developed on the physical and economic 
status of these areas and the composition of the popula
tion. The concentration of delinquency in or adjacent to 
areas of heavy industry and commerce has already been 
noted. In addition, high crime rate areas tend to show 
the followinr characteristics: decreasing population 
(a correlation of 0.52 for one series of rates and 0.69 
with another), a high percentage of families on relief 
(0.89j, low monthly rents (-0.61), low rates of home 
ownership (-0.49), and a high percentage of foreign
born or Negro heads of family (0.60) .83 

These findings were based on studies in Chicago, and 
studies b other cities have Ilot oPJy generally confirmed 
these relationships but have often identified additional 
variables, such as: in Philadelphia high rates of demoli
tion of residences (0.72); 34 in Indianapolis a high per
centage of land used for business purposes (0.56) and 
low per capita contributions to the Community Fund 
(-0.60) ; 85 and in Baltimore a low average education 
( - 0.51 ), low proportion of owner-occupied dwelling 
units (-0.80), high proportion of non-white (0.70), and 
a high proportion of overcrowded and substandard dwell
ing units (0.73) .ao The contrast that can occur in such 
characteristics between different areas of t;he same city is 
shown rather clearly in table 7 for a high and low delin
quency area in Peoria, Ill. 

In general, there has been a considerable amount of 
agreement among the various studies as to the social and 
demographic characteristics of areas which are most 
closely associated with crime. In part, this agreement is 
attributable to the fact that correlations have been made 
with total rates of crime or delinquency based on the 
offender's residence. When the crime rates are based on 
offenses known to police, rather than on arrests or court 
appearance, the factor of opportunity at the place of oc
.:.urrence of the crime comes more into focus, and some
what different area characteristics emerge as most 
important. 

close association with certain types of offenses; high percentage of males. hig1! per
centage 60 yea. _ uld and over, low 'Oercentsge married. low number of children 
per 1000 femaJcp, low median ircom, ow number of dwcUing units with television. 
high percentage of females in the lal fr Coree, high percentage of malcs unemployed, 
high mobility, and high percentage of old housing (Schmid, supra note 8, p. 530). 
lr:. Detroit Bordua found a high percentage of unrelated individuals wns n useful 
indicator: David J. Bordun, "Juvenile Delinquency aud 'Anomie': An Attempt at 
Replication," Social Problems, 6: 230-238, Winter, 19SB-S9. In Indianapolis Chilton 
successfully used high number of persons per household, high percentage of wage 
workers, low percentage of couples with own household. high proportion of service 
workers, high percentage of old homcs and low pcrcentage- of new homes: Roland J. 
Chilton, "Continuity in Delinquency Area Research: A Comparison of Studies For 
Baltimore, Detroit, nnd Indianapolis," American Sociological Review, 29: 71-83, 
February 1964. 
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Table. 7.-Community Characteristics of High and 
Low Rate Delinquency Areas in Peoria 1 

Community characterlstles 

Delinquency ••••••••••••• , .......................... , ••• 
Church mer.lbershlp ••••••••••••••••••••••••••••••••••••• 
Dlvorcs •••••••••••••••••••••••••••••••••••••••••••••••• 
Suicide .................. __ •• __ • __ ... __ .............. , •• 
ResIdential mobll!ty .................................... .. 
Proportion of meles In population ........................ .. 
Infant mortality ....................................... .. 
Insanity ............................................... . 
Total adult crime ....................................... . 
Reller ................................................ .. 
Average prorerty values ................................. . 

~~~J:;i~~~~~~·::~:::::~::::::::::::::::::::::::::::::: 
Unemployment ......................................... . 

Rata or average 2 

low High 
delinquency dellnq~en~y 

arua are~ 

0.53 
33.45 
1.64 
0.27 
6.03 

45.48 
0.61 
0.34 
1.87 
0,11 

;481.00 
;40,07 
60.75 

~,813.50 
0.91 

6.58 
18.83 
3.79 
0.51 

10.39 
52.89 
2.15 
1.14 

16.73 
1,88 

$277.00 
;23.10 
30.38 

;1,166.88 
4.50 

I 8ased on caS~3 of beh~vlor problems brought before Juvenile probation officers, 1930-37, 
• The units of measure are either rates based on population proportions or average 

dollar amounts as in the case of renlals, property values, and annual income. 
Source: Clarence W. Schroeder, "Peoria. illinois." In chapter 17, Clifford ft. Shaw ar.d 

Henry D. McKay, Juvenile Delinquency and Urban Areas. Chicago: Univ. of Chicago Press. 
1942, p. 3SS. 

Important differences al£o can be seen when crimes 
against property are treated separately from crimes 
against the person. These differences can be illustrated 
from data collected in Atlanta, Ga.37 Table 8 shows the 
number and rate of crimes against the person and crimes 
against property classified by the median family income of 
the area in which the crime was committed. Victimiza
tion by crimes against the per'Son is much more con· 
centrated in the low income areas than crimes against 
property, The rate of crimes against the person is over 
eight times as great in the lowest income areas as com
pared to the highest, while for crimes against property 
it is less than twice as great. The high rates for the 
downtown area reflect the opportunity factor and are 
inflated by the high transient and low resident popula
tion of the area. 

Table B.-Crimes by Income of Area in Which 
Committed 1. 

1959 median family 
Number of reported crimes Crimes per 1.000 residents 

income 
Against the Against Total Against the Against Total 

person 2 p,'operty 3 person 2 property' 
-------------

Under ;a.OOo.. ....... 470 2,112 2,582 5.8 26.2 32.1 
$3.000 to ta.999 ...... 361 1,771 2,132 4.6 22.7 27.3 
;4.000 to $4.999 ...... 19S 1.689 1,885 2.5 2U 24.1 
$5.000 to $5.999 ...... 193 1,721 1.914 2.4 21.4 23.8 
$6.000 to $6.999 ...... 92 1,~~ I,m 1.3 22.2 23.4 
$7.000 to $7.999 ...... 24 0.8 15.3 16.1 
sa.ooo to $8.999 ....... 21 509 530 0.8 18.7 19.4 
;9,000 and oyer._ ..... 45 918 963 0.7 13.7 14.4 -----------------

Subtotal ....... 1,402 10,765 12.167 2.7 21.0 23.7 
Tracts F-19, 27, and 

351 ............... 86 1,182 1,268 22.8 313.0 335.8 --- -----------
TotaL ........ •

1 
1,488 11,947 13,435 I 2.9 23,1 26.0 

I Crimes reported. Juiy 1. 19C4-June 30,1965. Atlanta Police Department. 
• Murder, rape. aggravated assauit. ana robbery. 
3 Burglary. larceny frilm buildings. and aula theft (based on samples of reported cases). 
.\ Downtown tracts with high rates due to charactNlsties other than median family incCime 

(I~.s than $2,000). 
Source: Opportu ·w for Urt-nf. 'b.cellence: Report of the Atlanta Commission on Crime 

and Juvenile Delin4..Jncy, febr~an.'! 1966, p. 59. 

31 Atlan~a Commi',lion on Crime and Juvenile Delinquency. "Opportunity For 
Urban Excelience." February, 1966. 

These results, however) present a relatively diffused 
picture of the distribution of crime when they are com
pared to the distribution of convicted offenders in crimes 
against the person and crimes against property classified 
by the same categories of median family income in their 
area of residence, as shown in table 9. The residences 
of the offenders show more concentration in the low in
come areas than do the crimes. Family income areas 
with medians under $4,000 account for 71 percent of the 
offenders against the person and only 51 percent of the 
crimes against the person. Similarly, the areas below 
$4,000 median family income account for over 58 
percent of the persons convicted of crimes against prop
erty but only 36 percent of the crimes against property. 

Table 9.--Crlmes by Income of Area in Which 
Offender Resided 1 

Numbar of offenses Offenders per 1.000 residents 
1959 median family 

i~come of area 
'Against I Against Against Against Total Total 

the person' property 3 the parson' property 3 -_. --------------
Under ;a.OOO ....... _ 43 124 167 0.51 1.47 1.98 
;a.ooo to ;a.999 ...... 31 91 122 .40 1.47 1.56 
$4.000 to $4.999 ...... 9 74 83 .11 .94 1.06 
$5.000 to $5,999 ...... 16 43 59 .20 .53 .73 
$6,000 to $6.999 ...... 2 18 20 .03 .25 .28 
$7.000 to $7.999 ...... I 11 12 .04 .39 .42 
sa.OOO to sa.999 ...... 2 2 4 .07 .07 .15 
;9,000 and over ...... 0 6 6 -- .. ------- .09 .09 

-------------------
TotaL. ........ 104 369 473 .20 .71 .91 

I Crimes reported. July 1. 1964-June 30. 1565. Atlanta Police Department. 
2 Murder. rape. aggravated assault. and robbery. 
3 Burglary. larceny from buildings, and aulo theft (based on sampie of reporled cases). 
Source: Opportunity for Urban Excellence: Report of the Atianla Commission on Crime and 

Juvenile DelinqUency, February 1966. p. 61. 

Thus a low median family income in an area is more 
closely related to the residential location of offenders than' 
it is the place of occurrence of offenses, but if crime or 
delinquency rates are broken down into types of offense, 
an even more varied picture will emerge. This is sug
gested rather clearly by the data presented in table 10 and 
adapted from the study of Seattle. This shows the de
gree of relationship between 18 social and demographic 
variables for census tracts and the rates for robbery (high
way and car) and indecent exposure offenses known to 
the police) which were 2 of the 20 offenses analyzed in the 
study that showed clear differences in distribution. 
, Highway and car robbery offenses are most likely to 

occur in areas characterized by a high percentage of un
employed males, a high percentage of males, a low level 
of school grades completed, a low percentage of persons 
in the 14 years and over population who are married, and 
a low level of median income. Indecent exposure, how
ever, is mor~ likely to o:::cur where t.l-tere are a high per
centage of females in the labor force, a low number of chil
dren per 1,000 females in the area, a low percentage of 
dwelling units that are owner·occupied, and a high per
centage of dwelling units built prior to 1920. Thus, the 
two characteristics, percent male unemployed and percent 
male, that best describe the high risk robbery ~.reas are 



not descriptive at all of the areas of high risk for the of
fense of indecent exposure. Similarly, the best descrip
tive factor for areas most subject to the offense of indecent 
e""posure, percent females in the labor force, has little 
value in characterizing robbery prone areas. 

Table 10.-lntercorrelations of Crime Rates and 
Social and Demographic Variables, Seattle, Wash.: 
1949-51 

Offenses' known to police 

Social and demographic variables 
Robbery Indecent 

(hlghWar exposure 
and car 

1. Percent male unemployed ••••••••••••••••••••••••••••• 0.852 0.079 
2. Percent male •••••••••••••••••••••••••••••••••••••••• .843 -.114 
3. Percent 60 years old and ever ••••••••••••••••••••••• __ ,459 .254 
4. Percent dwellings units built prior to 1920 ••• _._ ••• _____ .441 .314 
5. Percent laborers. ___ ._ •. __ •• _ •••• _ ._ ............. _ ... .376 .058 
6. Percent forelgn·born whlte ........ ____ ...... _ .... __ ••• .316 .153 7. Percent Negro_. ___ .... _________ .. _ .. __ .. _ .. __ ...... _ .316 -.086 
8. Percent living In different country, 1949-50_ .. _ .. _______ .284 .223 
9. Percent females In labor force ___ .. ___ .. _______ .. ___ .. _ .126 .437 

10. Population nrowth and decline 1940-50 .. ____ . ___ ._ ••••• -.137 -.286 
11. Number chi dren per 1,000 females ..... ___ ••••• __ ..... -.198 -.341 
12. Percent pro~rletors and managers .. __ ................. -.3<8 -.196 
13. Percent pro esslonal workers ................... _ ...... -.331 -.114 
14. Dwelling units with televlslon ••••• _ ....... _. __ ••••••.• -.416 -.212 
15. Percent dwelling units owner·occupled ................. -.443 -.349 
16. Median Income •••• __ .... _ ••••••• _ •••••••••.••••••••• -.531 -.241 
17. Percent of 14 years and over, marrled ••• _ ••••••• __ ••••• -.554 -.292 
18. Median grade completed ••• _ •••••••• _ ••••••••••••••••• -.557 -.075 

Source: Adapted from Schmid, supra, note 8, table 2, p.530. 

Many of the variables which are highly associated with 
crime rates have also been shown to be highly associated 
with each other. In recent years a number of attempts 
have been made to coalesce these diverse indicators into 
simpler sets of variables which could be used to character
ize more directly the basic features of the urban areas 
relevant to crime. The mathematical techniques of 
factor analysis make it possible to manipulate the statis
tical interrelationships between these various indicators 
to identify the ones whkh best hang togetl ~r. These 
efforts have yielded anywhere from two to eight basic 
factors depending in part on the number and types of 
variables introduced. 

One of the most recent studies of this type also re
analyzed two previous studies and showed that all three 
reached a remarkable degree of agreement despite the 
fact that they were done in different cities for different 
time periods, in Baltimore, Detroit, and Indianapolis.3s 

The results suggest that a basic socioeconomic factor is at 
work in the production of high delinquency rates based on 
residence of offenders that can be indicated best by such 
variables as overcrowded housing, the percentage of un
relatd individuals, and mobility which is negatively rep
resented by the "proportion of persons reporting that they 
did not move during the preceding year." In the final 
analysis of the Indianapolis data the factor most closely 
related to delinquency also showed dose relationships to 
overcrowded and substandard housing and high mobility. 
It also showed moderately close relationships to low edu
cation, low income, low percentage of owner-occupied 
dwelling units, and low percentage of mHrried men.39 

38 Chilton, .upr. 110to 36. 
=0 Id. ~t pp. UI}-Ill. 
•• SChmId •• upra, note S. pp. 535-539. 
'1 Id. at p. 538. 
.. Id. at pp. 539-541. 
~ Robert C. Tryon, ItIdentifiutioD of Social Areaa by Cluster Analysis" (Berkeley 

and Los Angele.: Univer.ity of Californin P, .... 1955). 
.. Esbref Shevky and Wendell Bell, "Sod,l Are. ADnly.is" (StAnford: Stanford 
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To be most useful these techniques need to be applied 
to the distribution of different types of offenses in relation 
to area characteristics. An attempt to do this with 20 
offenses, using the Seattle data, produced eight basic fac
tors which brought together different groupings of of
fenses with such descriptive variables of the areas as low 
occupational status, low family status, low economic 
status, high or low mobility, and race.40 An indication 
of the potential usefulness of this technique is evident in 
the clarity with which the "Skid Road" syndrome of char
acteristics emerged. This factor reflected "a social pat
tern characterized by large proportions of unmarried and 
unemployed males." 41 Significant re~ationships emerged 
for percentage of the population classified as male 
(0.782), percentage unemployed (0.647), and low pro
portion of the population married (-0.375). The 
crime pattern showed very close relationships for common 
drunkenness, vagrancy, drunkenness, lewdness, petty lar
ceny, fighting, and robbery (highway and car). 

This study goes on to develop profiles for individual 
census tracts based on the relative applicability of the 
eight basic factors to each tract:12 Many of the profiles 
of the individual tracts on these factors were very similar 
and others very different. This opens up the possibility 
that a smaller set of typical crime pattern profiles can be 
developed for classifying the criminal potential of city 
areas in a more precise, distinctive, and useful way. 
Tracts could then be grouped together because of the 
similarity of their social, economic, or demographic char
acteristics and their crime patterns without regard to 
where they were located in the city. This would free the 
analysis from the restriction of geographic location and 
avoid the averaging out of very different types of areas, a 
tendency for which the zonal approach has been con
stantly criticized. 

Studies to achieve this objective have recently been 
undertaken under the heading of "social area" analysis. 
The goal is to identify a set of census variables which will 
make it possible to classify the various social areas of the 
city into as distinctive types as possible. One can then 
use these groupings to study the distribution of social 
problems or to make other useful comparisons. 
The basic prooiem is to derive a set of variables that 
will yield the most distinctive and useful groupings for a 
variety of purposes. Tryon solved this by using a tech
nique of cluster analysis on census data for San Francisco 
and the East Bay area.43 Shevky and his associates de
veloped a typology based on an analysis of previous eco
logical and social studies and tested it for the Los Angeles 
Area and the San Francisco Bay Region.44 The Shevky
Bell typology has been used most frequently in analyzing 
the distribution of crime and delinquency. This typology 
contains three dimensions. The first is called economic 
status and is based on measures of 'Occupational status 
(total number of craftsmen, operatives, and laborers per 
1,000 employed persons), and educational level (number 
of persons who have completed no more than grade school 
per 1,000 persons 25 years old and over) .45 The second 
is named family status and is based on the fertility ratio 

University Press, 1955). Sec also references to earlier explorative work hr Shcvky 
and his assocIates . 

..5 In this presentation the alternative typological designations suggested by Bell 
have been used instead of the original designations, which were social rank for 
economic status, urbanization for family status, and segregation for ethnic s~Atua. 
See Wendell Bell, "The Utility of the Shevky Typology for the Design of Urban 
Sub·Are. Field iltudie .... Journ.l of Soelnl P.ychology, 47: 71-83 February 1958 • 
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(number of children under 5 years per 1,000 females age 
15 through 44), women in the labor force ratio (number 
of females in the labor force per 1,000 females 14 years 
old and over), and single family detached dwelling units 
ratio (number of single-family dwelling units per 1,000 
dwelling units of all types). The third dimension is called 
ethnic status and is based on race and nativity (high pro
portion of non-native-born white persons in total popula
tion of tract) . 

Only a few studies have been made using these typolo
gies, but the results, particularly in studies of delinquency, 
show promise. In Seattle it was found that the two 
typologies yielded very similar results in that the compar
able dimensions showed high intercorrelations.46 It was 
also discovered that for certain crime patterns, particu
larly the "Skid Road" variety, single indexes, such as 
percent male or percent male unemployed, frequently 
showed higher correlations than did the typologies:11 

One of the most informative applications of the Shevky
Bell typology occurred in the study of crime and delin
quency rates in Lexington, Ky.48 The distribution of the 
crime rates 'lhowed little relationship to family status 
(-0.16) but a closer relationship to economic status 
(-0.52) and racial status (0.47) of the areas. The 
delinquency rates however, showed a relationship to all 
three (-0.35, -0.38, and -0.48 respectively) .49 

One of the interesting results involved the computation 
of the ratio of juvenile to adult arrest rates. It was found 
that the proportion of delinquency to adult crime 
increases as family status (- 0.53) and racial status 
(--0.28) of areas decrease. However, the proportion of 
delinquency to adult crime increases with an increase in 
the economic status (0.40) of social areas. Putting these 
relationships togethp.r shows the proportion of delinquency 
to adult crime will be greatest when high economic status 
is combined with low family status, as can be seen from 
the following progression in the delinquency/crime ratio: 
low economic-low family status, 22.0; low economic
high family status, 28.1; high economic-high family 
status, 33.5; high .economic-Iow family status, 62.2.50 
One possiiJle interpretation of this finding is that high 
economic status areas show fewer adult arrests, and a 
condition of low family status tends to be associated with 
more delinquency. Thus, the combined interactive effect 
of these two tendencies becomes evident in a sharp in
crease in the proportion of delinquency to adult crime 
for areas characterized as high economic-low family 
status areas. ,. 

Several significant relationships are obtained between 
the social areas variables and crime and delinquency rates 
for specific age, sex, race, and offense categories. 51 For 
example, nonwhite delinquency shows no relation to 
economic status (0.05) or racial status (0.03) of census 
tracts but is significantly related to low family status 
(-0.49). The nonwhite adult crime rate shows mildly 
negative relationships to all three factors in the social 
areas typology, but it is the only category that shows the 
crime rate increasing as the percent nonwhite in the 
area decreases. The association of 1he family status 
variable is primarily with youth delinquency, though it 

«6 Schmid, supra, note 8, p. 672. 
., Id. at pp. 672-673. 
48 Richard Quinney. "Crjme, Delinquency, and Sor,inl Areas," The Journal of 

Reaearch in Crime and Delinquency. 1: 149-154, July U'54. 
•• Id •• t table 1. p. 151 • 
.. Id. at table 2. p. 152. 
., The follOWing reaulta are drawn from Quinney, ibid., table 4, p. 153. 

seems to be more closely related to male delinquency 
(-0.38) than female delinquency (-0.12). The young 
adult age group 18 to 24 contributes heavily to the crime 
totals, and here thp. high association with economic status 
(- 0.58) and racial status (0.63) and the lack of associa
tion with family status (-0.03) are particularly 
striking. With respect to the offense categories, racial 
status shows especially high associations with juvenile 
(0.68) and adult (0.59) sex offenses, criminal homicide, 
and assault (0.67), but very little relationship with 
juvenile homicide and assault (0.18). 

These studies using social area analysis have raised 
many issues that are unresoh.ed, such as the relative value 
of the typologies versus single variables for different prob
lems and the applicability of social area analysis to 
offense as compared to offender data. However, further 
exploration of the usefulness of these typologies in re
vealing the significant dimensions of social areas for the 
crime problem is clearly indicated. 

THE RELATIONSHIPS OF NATIONALITY AND 
RACE WITH CRIME AND DELINQUENCY BY 
CITY AREAS 

From the data presented thus far it appears that the 
application of ecological methods to the description and 
understanding of crime and delinquency has yielded only 
fragmentary insights and guidelines for action. How
ever, a better realization of the potential and value of this 
type of analysis can be secured from the results relating 
nationality and race with crime and delinquency. 

At the time of the Wickersham Commission in the late 
twenties and early thirties, the country was aroused about 
the state of lawlessess reflected in the operations of or
ganized criminal syndicates in the illegal manufacture and 
distribution of alcoholic beverages.52 Many of these 
organized criminal gangs were recruited from the im
migrant populations in the big city slums, and these areas 
provided a base of ope~'ations.5S In addition there was 
21ublic concern about the excessive over-representation o.f 
foreign-born immigrants and their children among those 
arrested, convicted, and sentenced for crime or disposed 
of by the juvenile court ftr delinquent acts. 54 This public 
concern, which is evident 'again today in connection with 
the high crime and delim \uency rates exhibited by the 
new minority groups inhah:ting the slums of large cities, 
found reflection in detailed s~udies of the relation between 
ethnicityand crime. 

The greatC3t contribution of data for public considera
tion of this problem was made through the series of 
studies in Chicago.5~ The use of ecological methods per
mitted them to go beyond the simple relationship between 
crime rates and nationality. It enabled them to dem
onstrate the operation of a relatively effective process 
of assimilation of these different nationality groups into 
the mainstream of American economic and social life. 
With this assimilation the high rates of crime and de
linquency as well as a number of other social problems 
disappeared. It enabled them t<? focus public attention 

52 National Commission on Law Ohs~rvance and Enforcement, HEnforcemcnt of 
the Prohibition Law of tbe U.S." Vol. 1. 1'10. 2 (Washington, D.C.: Governmcnt 
Printing Office. 1931). 

!i3 Ibid. 
5'" Shaw and McKay, "Social Factors in Juvenile Delinquency." supra, Dote 4, 

p.98 • 
as See Shaw and McKay, "Juvenile Delinquency in Urban Areas," supra, note 1. 

Also see, McKay end Kobrin, supra, note 24. 



on the conditions of life, and on cultural and social 
change, rather than on inherent crimindity as a func
tion of national origin. 

The problem of public stereotyping of certain na
tionality groups at that time as inherently criminal is not 
unlike the criminal stereotyping of the Negro and other 
minority groups today. These early studies did not at
tempt to refute the clearly demonstrabll! fact that the 
crilI~e rates of certain nationality groups were dispropor
tionately high. Instead, they amassed evidence to show 
that while this fact was attributable, in some measure, 
to the social and cultural traditions of these groups, mainly 
it was a consequence of the socially disorganized nature of 
the conditions under which they were forced to live. The 
overwhelming thrust of the evidence was that the high 
rates of crime were not a consequence of being German, 
Irish, Scandanavian, Polish, Italian, or Slavic, but a con
sequence of their life situation. 

Three types of data were assembled for studying the 
relation of race, nationality, and nativity with crime and 
delinquency rates. These data related to 

(1) 

(2) 

(3) 

The succession of nationality groups in the 
high-rate areas over a period of years; 
Changes in the national and racial backgrounds 
of children appearing in the Juvenile Court; 
and 
Rates of delinquents for particular racial, 
nativity, or nationality groups in different types 
of areas at any given moment.56 

Marked changes were noted in the composition of the 
population inhabiting the high delinquency and crime 
rate areas near the central district over a period of many 
years. The Germans, Irish, English-Scotch, and Scanda
navians in Chicago were gradually replaced by the Ital
ians, Polish, and persons from Slavic countries. Despite 
the change in population the rates remained high relative 
to other areas in the city. Nor. were those families left 
behind by each nationality group the most delinquent. 
They actually produced fewer lUinquents than their pro
portion in the population of the area would lead one to 
expect.57 

As the older immigrant group moved out, their children 
appeared proportionately less often in the Juvenile Court, 
and the court intake reflected instead the disproportionate 
appearance of the new arrivals. Nor did the children of 
the disappearing nationality groups raise the court intake 
in their new areas either for foreign-born or native-born 
children.58 

Comparison of the rates for whites and Negroes, native 
and foreign-born, and old and new immigrants, classified 
by the area rates for white delinquents, shows that all of 
these groups have rates that range from high to low. Each 
racial and nationality group shows a considerable range 
in rates. At the same time these different groups produce 
much the same rate when they live in the same areas.5D 

There is some difficulty in comparing the rates for dif
ferent groups at anyone time because of the concentration 
of the new groups in the high rate areas. Nevertheless 

OIl Shaw and McKay, Id. al p. 149. 
., Id. at pp. 151-152. 
OS Id. at p. 152. 
.. Id. at pp. 152-153. 
eo McKay and Kobrin, supra, note 2.& • 
.. rd. at table 57. 
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when tracts are compared that are closely comparable in 
living conditions, very similar rates are revealed. In more 
recent comparisons of the rates for Negro and white de
linquents in Chicago, considerable difficulty was en
countered in identifying comparable areas for the two 
groups. Even in the same tracts the whites were found 
to occupy the better quarters and were, of course, not 
subject to the same discrimination in access to employ
ment and other opportunities.60 In the last major sample 
in the Chicago studies, the 1934-40 Juvenile Court Series, 
application of a method of statistical standardization for 
partially e,"!uating the population distribution of white 
and Negro males yielded a standardized delinquency rate 
of 4.41 per 100 white youth age 10-17 and 14.55 per 100 
Negro youth.61 Despite this difference the study 
concludes, 

"All of the materials in this study indicate that if 
situations could be found where Negro and white 
children had equal opportunities in all meaningful 
aspects of life, the widely observed differences in 
rates of delinquents would be greatly reduced and 
perhaps would disappear." 62 

This limitation in the ecological method, the difficulty 
of locating comparable living conditions for the compad
son of the experience of different population groups, was 
explored in some detail in a study in Baltimore.63 Two 
white and two Negro areas were selected so as to permit 
as full an equating as possible of the conditions of life 
and the demographic characteristics of the population 
between each pair of matched Negro and white areas. 
Because of the segregation each area was quite racially 
homogeneous. Furthermore, the paired areas had about 
the same size pop.ulation, similar age and sex differences, 
predominantly lower occupational levels, the same low 
levels of education, comparable size hcuseholds, generally 
low health status though somewhat lower in the N Jgro 
areas, and general comparability un such indices as condi
tion of dweliings, homes with radios, refrigeration equip
ment, and presence of central heating unit. The chief dif
ferences were that the white populations, predominantly 
of foreign-born extraction, were a settled population of 
long residence in their areas, while the Negro populations 
had sizeable groups of new migrants. Homeownership 
was much greater among the whites, the Negroes being 
primarily renters. The Negroes also. paid higher rents for 
comparable dwelling units. The whites were "one step 
up the occupation ladder above Negroes." 64 

The results showed considerably higher rates of felons 
convicted in 1940 in the Negro as compared to. the 
matched white areas. The white rates for males were 
2.36 and 2.21, while the rates for the respectively paired 
Negro areas were 15.11 and 12.47.65 The juvenile de
linquency rates, however, per 1000 population, age 6-
17, for the years 1939-42 were much closer. The white 
rates were 14.4 and 22.0, while the Negro area rates were 
26.7 and 28.4.66 

The discrepancy in the crime rates might have been 
anticipated since, as we have already seen in other studies, 

•• rd. at p. 125. 
63 Earl R. Moses, "Differentials in Crime Rates Between Negroes nnd Whites," 

American Sociological Review, 12: 411-420, August 1947 . 
.. rd. at p. 417 • 
!IIi Id. at table Y, p. 418. 
GO rd. at p. 41B. 
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the differences which did exist between the Negro and 
white areas are ones which show high associations with 
crime rates, such as the high percentage of home owner
ship in the white area, a stable white population and a 
mobile Negro population and somewhat higher occupa
tional status in the white area, that is, more craftsmen, 
foremen, and kindred workers as contrasted with laborers 
and domestic service workers among the Negro popula
tion. What is surprising is the relatively close corre
spondence in delinquency rates despite these differences. 
Nevertheless, the study does indicate the grave difficulties 
in locating truly equated areas for such controlled 
comparisons. 

The basic findings in the Chicago studies of the spatial 
distribution of nationally and racial delinquency rates 
have not gone unchallenged. The primary objection is 
that the concern with documenting the effects of the 
process of assimilation on the delinquency rates within 
each nationality group led to the neglect of significant 
differences in the crime and delinquency rates of national
ity groups arising from different tolerances in their own 
cultural and historical tradition for various forms of de
viance.67 Reference has been made to the low rates of 
delinquency and crime in areas of Oriental settlement, to 
significant differences in the delinquency of children of 
Russian Jewish immigrants and Italian immigrants in 
New York City though they entered at much the same 
time, and to the high rates of arrest of Jewish boys for 
violating street peddling laws.6s It seems to be generally 
conceded that these cultural differences can influence 
significantly the actz:al or absolute size of the delinrlUency 
rate.GD However, the main propositions of the Chicago 
studies rest not so much on the actual size of the rates 
but the relationship between these rates. It is the relative 
difference between area rates for the same or different 
nationality groups depending on their length of residence 
in tlle city and the amount of movement toward the better 
integrated, more comfortable and nettled areas toward the 
periphery of t..'1e city that supports the principal findings,70 

THE CULTURAL ENCLAVE 

One of the most significant findings of the ecological 
studies has been the identification of enclaves of culturally 
different insulated groups who have maintained low rates 
of crime and delinquency despite exposure to poverty, 
discrimination, exploitation, and disadvantageous condi
tions. Perhaps the most striking capacity to do this has 
been observed in areas of Oriental settlement in large 
cities. In Seattle a school district comprised of 90 percent 
Japanese boys showed a low delinquency rate of 5.7 
despite the fact that the rate for the rest of the area was 
27.7.71 This district was located in a very deteriorated 
section of town with "the highest concentration of homi
cides, houses of prostitution, unidentified suicides, and 
cheap lodging-houses in Seattle." 72 Of the 710 boys who 
were sent to the Parental School (a boy's reform school) 
from 1919 to 1930 from Seattle, only three were Japanese, 
and the cases of these three indicated tbat they had lost 
"vital contact with the racial colony." 73 

67 Christen T. Jonassen, UA Reoevaluation and Critique of the Logic and Some 
Methods of Shaw and AlcKay,n American Sociological Review, 14: 608-614, October 
1949. AI.o see rejoinder by Shaw and McKay, pp. 614-617. 

88 Sophia M. Robison, "Can Delinquency be Measured 1" (New York: CO:~lmbia 
Unlv.ralty Pre ••• 1936), pp. 187 and 122. : r:td: and McKay, supra, note 67, p. 615. . 

11 Norman S. Hayner UDelinquency Areas in the PUGet Sound Region." American 
Journal 01 Sociology, 39: 319, November 1933. 

"Ibid. 
" Ibid. 

This same type of situation was observed and studied in 
Vancouver. In an 8-year period (1928-36) a total of 
4,814 delinquents appeared in the Vancouver Juvenile 
Court.74 Only 19 were Orientals. During iliis period 
the delinquency rate for the whites was 15.65 per 1,000 
and for the Orientals 1.0 per 1,000.75 

Furilier investigation revealed that the Oriental chil
dren in Vancouver resided in areas of high delinquency 
and they attended schools with bad dplinquency records. 
Furiliermore the status of the Oriental was low. He ex
perienced discrimination and was often the object of active 
hostility. The explanation seems to be that strenuous 
efforts were made to maintain family discipline and 
loyalty, to sustain a common concept and respect for their 
national origin, and to promote actively the pursuit and 
study of the Oriental religion, language, and culture.76 

How long can this type of insularity maintain itself 
under the pressures for participation in modem life? 
There are historical examples to indicate that this is 
very difficult. A study of a Russian colony of immigrants 
in Los Angeles reported in 1930 that 5 percent of the 
children appeared before the juvenile court in the first 
5 years of residence in a highly delinquent area. In the 
second 5 years of residence 46 percent were referred to the 
court, and in the next 10 years 83 percent were referred 
to the court.77 Similarly .. !n Honolulu it was discovered 
iliat the Orientals who kcame involved in serious delin
quency were most likely to be those who had previous 
associations with members of other groupS.7S 

No one seriou&ly suggests that it is easier to maintain 
control over the behavior of children in a high as com
pared to a low delinquency area but the fact is that many 
succeed. A recent study in New Haven suggests that the 
proper kind of family and school climate can provide a 
certain amount of insulation from highly delinquent sur
roundings and secure commitment to conventional goals.70 

The study included a sample of all youth born in Greater 
New Haven in 1942-44 whose supervising relative was on 
the Aid to Dependent Children rolls in 1950. Records 
were examined for the years betw'een the sixfu 
biriliday and the 19th, Data came primarily from wel
fare, school, and police records. By 1962, a total of 34 
percent had become known to the police or ilie juvenile 
court, compared to a delinquency rate of 18 percent for 
a control group of youth of the same age, sex, type of 
neighborhood, school performance, a.nd lowest class level. 
However, the ADC group did show twice as many living in 
public housing, twice the number moving three or more 
times over an 11 year period, three times as many Negroes, 
and over ten times more broken homes.so 

The delinquency rates among the ADC group varied 
markedly by race, sex, and school perfonnance, all the 
way from no delinquency cases among 75 white females 
who were successful in school to 71 percent arrested or 
rderred to court among 38 Negro males who were faillng 
in school.s1 Additional significant differences appear 
when family deviaace and the nature of ilie neighborhood 
of residence are considered. A "deviant family" was de
fined as one in which "one or both parents are in prison or 
mental hospital, or the parent has had a series of mar-

74 Helen G. MacGill, "The Oriental Delinquent in the Vancouver, B.C., Juvenile 
Courl," Sociology and Social Research, 22~ 430 May-lune 1938. 

'"Ibid. 
,. Id. at pp. 432-438. 
'IT Pauline V. Young, "Urbanization as a Factor in Juvenile Delinquency,U Pub .. 

licaUon. 01 the American Sociological Society, 2~: 162-166, 1930. 
'1'8 Lind, Bupra, note 6, p. 217. 
'1'8 Erdman B. Palmore and Phillip E. Hammond, UInteracting Factors in Juvenile 

Delinquency, tt American Sociological Review, 29: 848-8S4, December 1964. 
80 Id. at p. 849. 
st Id. at table I, p. 850. 



riages, separations, multiple illegitimacies, or 'cut and run' 
affairs." 82 Those from deviant families are more delin
quent, 41 percent to 31 percent, but deviant families had 
twice as much effect on Negro as compared to white 
youth. School success seems to compensate to some ex
tent for the effects of deviant families, since among the 
successful in school 33 percent from the deviant families 
were delinquent, and 27 percent of those from nondeviant 
families were delinquent. However, among those 
failing in school 71 percent from deviant families were 
delinquent as compared to 45 percent of those from non
deviant families.s3 

Consideration was also given to the effect of residing 
in a deviant neighborhood, which was defined as of the 
lowest class standing in social and economic characteris
tie;s and having a high delinquency rate.84 Negro youth 
were more than twice as likely as white youth to live in 
deviant neighborhoods. The effect of the deviant neigh
borhood is much greater on boys than on girls since 
71 percent of the boys from deviant neighborhoods were 
delinquent compared to 47 percent of the boys from non
deviant neighborhoods, while the comparable percentages 
for girls were 14 and 16 percent.80 Here again the effect 
of living in a deviant neighborhood is likely to be worst 
for those boys failing in schoo1. Perhaps success in school 
insulates the boys to some extent from complete respon
siveness to delinquent infiuen~es in the neighborhoocl or 
perhaps those least involved in neighborhood life are 
most likely to succeed in school. Among those boys fail
ing in school who were from deviant neighborhoods, 
82 percent were delinquent compared to 53 percent of the 
school failures from nondeviant neighborhoods, while the 
comparable percentages for the school successes were 44 
and 37 percent.86 

As this study points out, some factors are additive in 
their effects. If one is male, Negro, and a school failu.re, 
the chances of developing a delinquent record are greater 
than if any of these factors were different. Other factors 
seem to be interactive. They have a selective and some
times a cushioning effect. School success may offset 
many of the effects of deviant neighborhoods or families. 
Also being from non deviant neighborhoods or families 
is associated with lower delinquency rates despite failure 
in school. 

EXPLANATIONS AND IMPLICATIONS OF THE 
DISTRIBUTION OF CRIME RATES 

Studies of the patterns in ~he geographical distribu
tion of crime and delinquency rates in cities have persist
ently tried to establish the chief characteristics of the areas 
in which the rates of both offenses and offenders are 
highest. They have tried many types of indica.tors with 
varying degrees of success. Considering that these studies 
have been undertaken in different cities containing very 
different populations, in different regions of t..~e country 
with diverse cultural traditions, and in different time 
periods ranging back to the beginning of the century, the 
results have shown a considerable degree of consistency 
concerning the location of serious crime problems . 

•• Id. al p. 850. 
S3 Id. allable 3, p. 851. 
o. Id. at p. 851 
o. Id. at lable 4, p. 851. 
.. Id. at lable 5. p. 851. 
6T Shaw and McKay, "Juvenile Delinquency in Urban Areas." supra, note 1, 

pp. 177-183. 
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These studies have not assumed that the factors found 
to be associated with these delinquency rates are causa
tive. Instead they are regarded simply as indicators of 
characteristics of urban areas with spatial variations siIni
lar to those shown by the crime rates. There is also the 
underlying assumption that both the crime rates and 
other related social problems are being produced by cer
tain common structural features of a social, economic, 
physical, and demographic character in the high rate 
areas that are not present or do not interact in the same 
way in the low rate areas. The interaction of these dis
tinctive structural features of the area are regarded as 
setting the conditions and resources for living. To the 
extent that these conditions are so disadvantageous that 
it becomes difficult for the family to assert and maintain 
its authority in training children, or the schools to teach 
effectively, or the employment system to recruit and sus
tain motivations toward su.ccessful conventional careers, 
higher rates of social problems, such as delinquency and 
crime, will occur. 

The prevailing explanation of those conducting the 
ecological studies in Chicago of the high rates in certain 
areas of the city was in terms of social disorganization.87 

The high rates of transiency in these areas, the inability 
of the poor and unskilled new migrants to rely on old 
habits and customs as a guide to adjustment in the urban 
area, and the lack of stable institutions and relationships 
which the new migrant could trust contributed to a highly 
unstable set of social and cultural conditions in which to 
rear a family. These problems were compounded by the 
tendency for illegal practices and institutions to cluster 
in areas where the residents were not organized or 
equipped to defend their territory. The more fortunate 
groups brought customs and institutions from the old 
world which helped them to build cultural enclaves in 
which the process of assimilation could proceed more 
slowly, safely, and surely. As tris assimilation progressed, 
they could begin to participate and accept responsible 
roles in the economic, social, and political life of the 
larger society. This increased security and economic 
welI~being permitted them to move out and undertake 
commitments for themselves and their children to the 
accepted goals of the larger society. 

From this perspective the Chicago ecologists identified 
the development of a stable and unified community as 
a major goal of action programs designed to prevent and 
control various social problems, including crime and 
delinquency. They saw a need to engage- local partici
pants in the task of developing indigenous institutions 
which they directed and which would reflect the critical 
needs of the residents themselves. This perspective re
sulted in the development of the Chicago Area Project 
in the 1930's and provided a body of action experience 
which has aided the development of many current 
delinquency area and poverty prevention programs.88 

There are three other major explanations which have 
been advanced to account for the distribution of crime 
and delinquency rates and the characteristics of high 

88 For a recent reevaluation of this project from the standpoint of a chief partici~ 
pant see, Solomon Kobrin, uThe Chicago Area Project-A z.,·Ycar AS'e8l!ment," 
The Annal. 01 the Amerioan Academy of Political and Social Science, 322: 19-29 
March 1959 • 
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rate areas. One of these points to the selective attraction 
of the poorer areas for many kinds of people, the poor, 
the emotionally disturbed, and the criminal, among others. 
This idea that many people who "drift" to unstable areas 
are already delinquent, or inclined to be so, has been 
frequently advanced but rarely studied. A very limited 
study was made in Decatur, III., of persons committed to 
the Illinois Prison System from Decatur.sD The back
grounds of 73 residents were finally studied. Sixty-five 
of the 73 residents lived in delinquency areas of Decatur, 
but the study concluded that from 42 to 89 percent 
might be regarded as having been delinquent or criminal 
prior t1]o coming to Decatur, or subject to the influence of 
other family members who had been criminal or delin
quent elsewhere. The small numbers, inadequate rec
ords, and the inability to include delinquents and mis
demeanants make this study rather inconclusive and 
leave the issue of the relative importance of "drift" 
unresolved. 

A third explanation stresses the importance of condi
tions in the high delinquency areas and particularly the 
effect of a frustratLng gap between the goals, a~pirations, 
or expectations of residents in the area and the existence 
of either legitimate or illegitimate means to achieve them. 
The high rates of delinquency are thus a reflection of the 
limited legitimate opportunities. At the same time there 
are available more institutionalized illegitimate oppor
tunities, than are present in other less criminal and 
delinquent areas of the city.DO 

The fourth explanation calls attention to the social, 
economic, and political forces which come to bear on the 
city fmm the surrounding region and the country. The 
shape and distribution of the social areas of the city, the 
problems and opportunities, land use, and population 
composition are in a major way responsive to this larger 
network of constantly changing demands in the national 
process of technological, cultural, and economic growth. 
To understand the distribution of persons, institutions, 
and social problems, like crime, in the city, one must relate 
them to this larger social context.Dl However, just how 
these external forces might operate to affect the distribu-

80 DODald R. Tait, "Testing the Selective Influence of Areas of Delinquency," 
American Journal of Sociology, 38: 699-712, March 1933. 

00 For an exposition of this explanation and related theories see Richard A. 
Cloward and Lloyd E. Ohlin, "Delinquency and Opportunity" (Glencoe, Illinois: The 
Free Pre •• , 1960). 

tion of such social problems, as crime, in a city has not yet 
been clearly conceptualized. 

It is not possible on the basis of current studies to 
determine which of these explanations will provide the 
most fruitful guidelines to action. They all, to some de
gree, have in common a focus on the operation of the 
social and economic system and the particular social 
processes which link people to it. Inherent in the opera
tion of this system is to be found the source of the pres
sures which distribute people and crime rates among the 
various areas of the city. The path to understanding and 
successful action involves learning more about how it 
works, how it comes to bear on those who do or do not 
participate in it, and what types of changes in its structure 
or operation will enhance its utility and limit its costs. 

Though these ecological studies of the distribution !Of 
crime and delinquency rates in cities have not been specifi
cally addressed to a search for causes of crime, they have 
produced many useful insights about the conditions of life 
with which crime and delinquency are most often asso
ciated. In calling attention to the close relation between 
the social and economic conditions of life and the ade
quacy of local institutions in meeting the l1e~ds of residents 
of high delinquency areas, such studies have pointed to the 
need for much more detailed investigation of these c'on
nections. This more intensiv,-~ analysis would be greatly 
f2.!:i1itated if police districts <>.lid the reporting of crime 
data coincided with the area boundaries used in report
ing census data. It would also be extremely helpful if 
other types of social and economic data reported by 
public and private institutions, such as education, health, 
and welfare agencies, used comparable census area 
boundaries. This failure to use comparable area units 
has been one of the major restraints on the full exploita
tation of ecological methods for the analysis of crime 
problems. Nevertheless, the ecological studies have pro
vided the beginnings of a theoretical explanation of the 
distribution of crime rates which justifies a broad attack 
on the underlying social and economic conditions which 
produce such heavy concentrations of both offenses and 
offenders in some areas of the city rather than others. 

01 Shevky and Bell, supra, note 44, pp. 3-19. Al.o see the paper by Judith Wilko 
in Appendix A of this volume. The organization of this chapter was greatly aided 
by the interpretive comments in" Wilks' paper pertaining to intracity variations in 
crime and delinquency rates. 



Chapter 5 

The Characteristics of Offenders 
and VictiInS of Crime 

Even simple crimes such as an assault or theft reflect the 
complex interaction and influence of many different per
sons and conditions. To understand different types of 
crime we need to know a great deal about different as
pects of the situations within which crimes typically oc
cur. Of central importance is greater knowledge of the 
characteristics of offenders and their victims. Though 
more information has been asspmbled ::.bO:lt these princi
pal actors in criminal encounters than about other aspects 
of the situation, the available data seldom provide infor
mation on the characteristics and relationships of both of
fenders and victims for different types of crime. Much 
can be learned from the statistics now collected independ
ently about offenders and victims for various administra
tive purposes. However, lack of knowledge of their 
interrelationships prohibits the development of more 
informative and useful statistical reconstructions of crim
inal events. This type of information must be secured 
more systematically if greater understanding of the dif
ferent conditions under which crimes occur is to be 
achieved. 

CHARACTERISTICS OF OFFENDERS 

There is a common belief that the general population 
consists of a large group of law-abiding people and a small 
body of criminals. However, studie~ have shown that 
most people, when they are asked, remember having 
committed offenses for which they might have been sen
tenced if they had been apprehended. 1 These studies of 
"self-reported" crime have generally been of juveniles or 
young adults, mostly college <:''1d high school students. 
They uniformly show that delinquent or criminal acts 
are committed by people at all levels of society.2 Most 
people admit to relatively petty delinquent acts, but many 

1 Tho following studies nrc representativo of the different populations cmrveyed 
in these "self.report" studies and of the different types of methods used to get 
tho information: Austin L. Porterfield and Stanley CoO Clifton, "Youth in Trouble" 
(Fort Worth: Leo Potishman Foundation, 19~); Fred J. Murphy, Mary lIf. Shirley, 
4nd Helen L. Witmer, uThe Incidence of Hidden Delinquency." American Journal 
of Orthopsychiatry, 16: 686-96, October 19·16; James F. Sh'ut, Jr., 44A Report on 
Incidence of Criminal Behavior, Arrests and Convictions in Selected Groups, It Re
searell Studies of State College of \Vas}lington, 22: 111}-18. June 1954; F. Ivan 
NyC', Jamcs F. Short. Jr., and Virgil J. Olson; HSo("ioeconomic Statns nnd De· 
linquent Beha".iorJ

u American Journal of Sociology, 63: 381-89, January 1958j 
Robert Dentler and Lawrence J. Monroc. "Early Adolescent Theft," American 
Sociological Review. 26: 733-43. October 1961; John 1'. Clark and Eugene P. 
Wenninger. "Socia-Economic Class and Area as Correlates of Illegal Behavior 
Among Juveniles," American Sociological Review. 27: 826-34. December 1962; 
.Maynard L. Erickson and LaMar T_ Empey, "Class Position, Peers, and De
linquency," Sociology and Social Research, 268-82, April 1965; Martin Gold, 
UUndetected Delinquent Behavior," The Journal of Research on Crimi! and Dc
linquency, 3: 27-46. January 1966. Similar results have also been discovr,red in 
extensive studies with the "self.report" technique in Norway and Sweden. See 
Nils Christie, lohs. Andenacs t nnd Sij!unl Skirhekk, "A Study of Self.Reported 
CrlIne t " and also, Kerstin Elmhorn, "Study in Self.Reported Delinquency Among 
School Children in Stockholm," in Karl O. Christiansen, ed. t Scandinavian 
Studies jn Criminology, vol. 1, 86-146 (London: Tnvistock Publications 1965). 

~ In reviewing the results of his own and earlier studies, Martin Gold (!lUn
detected Delinquent Eehllvior,tI The Journal of Resea.rch on Crime and DeHn. 

report larcencies, auto thefts, burglaries, and assaults of 
a more serious nature. 

One of the few studies of this type dealing with criminal 
behavior by adults was of a sample of almost 1,700 per
sons, most of them from the State of New York.B In this 
study, 1,020 males and 678 females were asked which of 
49 offenses they had committed. The list included 
felonies and misdemeanors, other than traffic offenses, for 
which they might have been sentenced under the adult 
criminal code. 

Ninety-nine percent of the respondents admitted they 
had committed one or more offenses for which they might 
have received jailor prison sentences. Thirteen percent 
of the males admitted to grand larceny, 26 percent to 
auto theft, and 17 percent to burglary. Sixty-four percent 
of the males and 29 percent of the females committed at 
least one felony for which they had not been apprehended. 
AltllOugh some of these offenses may have been reported 
to the police by the victims and would thus appear in 
official statistics as "crimes known to the police," these 
offenders would not show up in official arrest statistics. 

Such persons are part of the "hidden" offender group. 
They evidently at one time or another found themselves 
in situations that led them to violate the criminal law. 
However, most people do not persist in committing of
fenses. For many the risk of arrest and p!-,osecution is 
deterrence enough, while others develop a stake in a law
abiding way of life in which their youthful "indiscretions" 
no longer have a place. 

What is ~nown today about offenders is confined al
most wholly to those who have been arrested, tried, and 
sentenced. The criminal justice process may be viewed 
as a large-scale screening system. At each stage it tries 
to sort out the better risks to return to the general popu
lation. The further along in the process that a sample 
of offenders is selected, the more likely they are to show 
major social and personal problems: 

quency, 3-: 27-46. Jl'nuary 19(6) notes that more lrcquent and serious delinquencies 
aro .reported by ltlwcr class youngsters:. but this rC8uit 2 which accords with offidal 
police records, is lound primarily in those st&die9 'which Jun'c used interviews 
rather than anonymous questionnaires to securn tho sell·reports. The questionnaire 
studies hn,'o shown only "light or insignificant 'C{~l~lionsh!fls between social class 
and educational i·!vcl nnd crime. Gold tried a new technique lor validating the in
terview method. He checked the responses of his 5ubjr.ct& against the independ. 
ently ohtaineu reports Dr the 5ubjt'ct's lnends about his dclinqu0Dcjcs,=" He then 
dassificd his subjects as feilows: truthtcl1ers (72 pe!'C(lDt); questiollfibles (II 
percent); and concealers (17 percent). The interview -method scerns to offer the 
best cllance to ('orrect for oyt!rreportingt hut may possihly indl.lce grenter con
cenImrnt. 

:1 James S. Wallerstein and Clement J. Wylt', 410!Jr Lnv.~Abidin$" Law Breakers," 
Prob.tlon. 25: 107-112, March-April 1947 • 

.. For n discussion of tIle selection process 118 it (JCCUni in jU"l:'nlle f"our-t, sec 
Robf'Ct D~ Vinler. I'The Juvenile Court as nn Irlstitution," in ·'Tusk Force 
Report: Juvenile Delinquency and Yout), Crime:' President's Commission on Law 
Enforc('ment and Administration of Justice, (Washington! U.S. Government Print
ing Oml.'f'~ 1967), appendix C. Nathan Gr,ldmnn, HTh\." Diflerential Sf!lC'ctio11 
of Ju\'enilc Offenders for Court Appearance~1 (New York: National Coundl on 
Crime r~ntl Delinquency, 19(3); Martin Gold, "Status Forces in Delinquent Boys"
(Ann Albl'lr: 'University of Mic-hignn, InstItute for Social Rescnrcl1, 19(3). }<"or n 
tl~5('ussion of the sorting·out process among adult criminals, sec Edwin H. 
Sutherland nnd Donald R. Cressey, "Principles of Crimjologyt' (7th cd., Phila
delphi .. Lipl.intQtt Co., 1966), pp. 411-16; 429-41; 4lI4-87. 
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From arrest records, probation reports, and prison 
statistics a "portrait" of the offender emerges that pro
gressively highlights the disadvantaged character of his 
life. The offender at the end of the road in prison is 
likely to be a member of the lowest social and economic 
groups in the country, poorly educated and unem
ployed, unmarried, reared in a broken home, and 
to have a prior criminal record. This is a formidable 
list of personal and social problems that must be overcome 
in order to restore offenders to law-abiding existence. 
Not all offenders, of course, fit this composite profile, as 
a more detailed examination of the arrest, probation, and 
prison data reveals. 

ARREST DATA ON OFFENDERS 

National arrest statistics, based on unpublished esti
mates for the total population, show that when all offenses 
are considered together the majority of offenders arrested 
are white, male, and over 24 years of age.5 Offenders 
over 24 make up the great majority of persons arrested for 
fraud, embezzlement, gambling, drunkenness, offense~ 
against the family,- and vagrancy. For many other crimes, 
the peak age of criminality occurs below 24. 

The 15-to-17-year-old group is the highest for burglar
ies, larcenies and auto theft. For these three offenses, 15-
year-oIds are arrested more often than persons of any other 
age with 16-year-olds a close second. For the three 
common property offenses the rate of arrest per 100,000 
persons 15 to 17 in 1965 was 2,467 as compared to a rate 
of 55 for every 100,000 persons 50 years old and over. 
For crimes of violence the peak years are those from 18 
to 20, followed closely by the 21 to 24 group. Rates for 
these groups are 300 and 297 as compared with 24 for 
the 50-year-old and over group. 

One of the sharpest contrasts of all in the arrest sta
tistics on offenders is that between males and females. 
Males are arrested nearly seven times as frequently as fe
males for index offenses plus larcency under $50. The 
rate for males is 1,097 per 100,000 population and the 
corresponding rate for females is 164. The difference is 
even greater when all offenses are considered. 

The differences in the risks of arrest for males and fe
males are diminishing, however. Since 1960 the rate 
of arrest for females has been increasing faster than 
the rate for males. In 1960 the male arrest rate for index 
offenses plus larcency under $50 was 926 per 100,000 and 
in 1965 it was 1,097, an increase in the rate of 18 percent. 
However, the female rate increased by 62 percent during 
this same period, from 101 per 100,000 females to 164. 
Ivfost of the increase was due to the greatly increased rate 
of arrest of women for larcenies. The larcency arrest 
rate for women increased 81 nercent during this same 
period in marked contrast to an increase of 4· percent for 
aggravated assault, the next highest category of arrest for 
women among these offenses. 

The factor of race is almost as important as that of 

l The datn lor the 1965 arrest rates were derived from "Uniform Crime Reports 
for the United States, 1965" (Washington: C.S. Department of Justice, Federal 
Bureau of Investigation. 1966). pp. 107-145. 

o For a discussion 011 the differential adlIlinistration of justice as it pertains to 
Negro-white difIcrences~ see R. R. Karn and L. W. McKorkle, "Criminology and 
Penology" (New York: Henry Holt & Co .• 1959). For the efTects of urbanization. 
see H. D. Sheldon. "A Comparative Study of the Non-White and White Institu
tional Populntion in the Uniterl States," The Journal of Negro Education, 22: 
355-62, Summer 1953; H. Mannheim, uAmerican Criminology: Impressions of a 
European Criminologist," British Journal of Delinquency, 5: 293-308, December 
1954. For the cffe-cts of family structure on the racial differences in crime roles, 
!Oee J. Toby, liThe Differential Impact of Family Disorganization," American Socia
logi.cal Review, 22; 505-12, October 1957, T. P. Monaban, "Family Status and the 
Dehnquent Child: A Reappraisal and Some New Findings," Social Forces, 35: 

sex in determining whether a person is likely to be arrested 
and imprisoned for an offense. Many more whites than 
Negroes are arrested every year but Negroes have a signifi
cantly higher rate of arrest in every offense category ex
cept certain offenses against public order and morals. 
For index offenses plus larceney under $50 the rate per 
100,000 Negroes in 1965 was four times as great as that 
for whites (1,696t0419). 

In general, the disparity of rates for offenses of violence 
is much greater than the differences between the 
races for offenses against property. For instance, the 
Negro arrest rate for murder is 24.1 compared to 2.5 for 
whites, or almost 10 times as high. This is in contrast to 
the difference between Negroes and whites for crimes 
against property. For example, the rate of Negro arrest 
(378) for burglary is only about 30 times as high as that 
for whites (107). The statistics also show that the differ
ence between the white and Negro arreo;t rates is gen
erally greater for those over 18 years of age than fOl- those 
under 18. Negroes over 18 are arrested about five times 
as often as whites (1,684 to 325). In contrast, the ratio 
for those under 18 is approximately three to one (1,689 
to 591). 

The differences between the Negro and white arrest 
rates for certain crimes of violence have been growing 
smaller between 1960 and 1965. During that period, 
considering together the crimes of murder, rape, and ag
gravated assault, the rate for Negroes increased 5 per
cent while the rate for whites increased 27 percent. In 
the case of robbery, however, the wbite rate increased 3 
percent while the Negro rate increased 24 percent. For 
the crimes of burglary, larcency, and auto th.eft the Negro 
rate increased 33 percent while the white rate increased 
24 percent. 

Many studies have been made seeking to account for 
these differences in arrest rates for Negroes and whites." 
They have found that the differences become very small 
when comparisons are made between the rates for whites 
and Negroes living under similar conditions: How
ever, it has proved difficult to make such comparisons, 
since Negroes generally encounter more barriers to eco
nomic and social advancement than whites do. Even 
when Negroes and whites live in the same area the Ne
groes are likely to have poorer housing, lower incomes, 
and fewer job prospects.s The Task Force is of the view 
that if conditions of equal opportunity prevailed, the large 
differences now found between the Negro and white arrest 
rates would disappear. 

PROBATION DATA ON OFFENDERS 

Arrest statistics supply only a limited amount of infor
mation about offenders. More detailed descriptions can 
be obtained from the probation records maintained by 
the courts. An illustration of what such records reveal 
is provided in a report by the Stanford Research Institute 
to the President's Commission on Crime in the District 

25(}-58, l\larch 1951. For n discussion of economic fnctors, Bee B. Fleischer, "The 
Econorr.:!cs Jf Delinquency" (Chicago: Quadrangle Books, 19(6); Earl R. M!lscs, 
"Differentials in Crime Rates Between Negroes and Whites, Dosed on Comparisons 
of Four Socio .. Economically Equated Areas," Americnn Sociological Review, 12: 
411-20, August 1947. For nn extensive review of the literature in this area, see 
Leonard Savitz, "Crime and the American Negro" (unpublished manuscript, Dept. 
of Sociology, Temple University, Philadelphia, Po.). 

1 See especially Henry D. M-:Kay and Solomon Kobrin, UNntionnlity and Dc
linquency: A Study of Variation in Rates of Delinquency for Nativity, NationalitYt 
and Racial Coups Among Types of Areas in Chicago. (Unpublished manuscript, 
Institute for Juvenile Research, Dctt.utment of Mental Health, State of Illinois) t 

Jlp. 101-19-1. 
• Id. at pp. 88-98. 



-------------------

of Columbia.o The study ex~ mined the background char
acteristics contained in the probation records of a sample 
of 932 felons convicted during the years 1964 and 1965 in 
Washington, D.C. 

Among those offenders for whom income information 
was available, 90 percent had incomes of less than $5,000. 
At the time of the 1960 census, 56 percent of the adult 
population in Washington earned less than $5,000.'0 The 
highest median incomes were found among those who had 
been convicted of forgery, fraud, and embezzlement!1 Of 
the sample, 78 percent were Negro, as contrasted with 
an estimated 61 percent of Negroes in the population of 
Washington.'" The median age of arrest was 29.2 years, 
and approximately three-fourths of the sample was be
tween 18 and 34 years, a proportion very much higher 
than that for the same age group in the general population 
of the District." Adult criminal records were found in 80 
percent of the cases.H More than half, 52 percent, had 
six or more prior arrests and 65 percent had previously 
been confined in some type of juvenile or adult 
institution.'· 

The picture that emerges from this data is of a group 
of young adult males who come from disorganized fami
lies, who have had limited access to educational and 
occupational opportunities, and who have been frequently 
involved in difficulties with the police and the courts, both 
as juveniles and adults. 

PRISON DATA ON OFFENDERS 

An even more disadvantaged population can be iden
tified from the characteristics of prisoners tabulated in the 
1960 U.S. Census of Population.'· Every 10 years, the 
census lists the characteristics of persons in custodial in
stitutions, including Federal and State prisons and local 
jail:> and workhouses. These tabulations show the me
dian years of school completed for the State and Federal 
prison and reformatory population is 8.6 years, in contrast 
to 10.6 years for the general population in the country. 
It also shows that 23.9 percent of the offenders were 
laborers, compared to 5.1 percent in the total population. 
Only 5.8 percent of the offender population engaged in 
high status occupations, such as professional, technical 
work, manager, official, proprietor, and similar group
ings, compared to 20.6 percent of the general population. 
Prisoners are also much more likely to be unmarried than 
other males 14 or over in the general population. Only 
31.1 percent of the prisoners are married compared to 
69.1 percent of males generally. The comparable rates 
for single status are 43.7 percent and 25.1 percent, and 
for separated, widowed and divorced, 24.6 and 7.2. 

RECIDIVISM 

The most striking fact about offenders who have been 
convicted of the common serious crimes of violence and 

9 "Report of the Pt'esid~nt's Commission on Crime in the District of Columbian 
(Washington! U.S. Government Printing Office, 1966). Hereinafter T~fcrred 
to as the D.C. Crime Camm;,; ion Report. Further detail is contained in 8 study 
by Irving A. Wallach, "A Deel' .. aiption of Active Juvenile Offenders and Convicted 
Adult Felons in the District of Columbia-Volume II: Adult Felons," in Ap. 
pendix volume, D.C. Crime Commission Report, pp. 453-645. 

10ld. "t p. 130. 
11 Id. at p. 119. 
,. rd. at p. liB. 
,. Yd. at pp. 1l9-20. 
HId. at p. 1l9. 1. Ibid. 
18 Material for this section comes from "1960 Census of Population: Inmates of 

~stitution8n (Washingt0!l: U.S. Government Printing Office, 19(4), p. 24, and 
196C Census of PopulatIon-Volume I: Cba.racleristica of the Population; Part I, 
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theft is how often how many of them continue commit
ting crimes. Arrest, court, and prison records furnish 
insistent testimony to the fact that these repeated 
offenders constitute the hard core of the crime problem. 
One of the longest and most painstaking followup studies 
was conducted by Sheldon and Eleanor Glueck on a 
sample of 510 Massachusetts reformatory inmates released 
between 1911 and 1922." It showed that 32 percent of 
the men who could be followed over a 15-year period 
repeatedly committed serious crimes during this period, 
and many others did so intermittently. 

A recent study of adults granted probation by 56 of 
the 58 county courts in California from 1956 to 1958 
showed that by the end of 1962, 28 percent of the more 
than 11,000 probationen, had been taken off probation 
because almost half of them had committed new offenses, 
and others had absconded or would not comply with reg
ulations.'· Because judges select the better risks for pro
bation, one would expect that men discharged or paroled 
from prison would be more likely to commit further 
crimes, and the facts show that they do. A California 
8tudy of parolees released from 194·6 through 1949 found 
that 43 percent had been reimprisoned by the end of 
1952; almost half for committing further felonies and the 
rest (almost one-third of whom were thought also to have 
committed further felonies) for other parole violations." 

A review of a number of such studies in the various 
States and in the Federal prison system leads to the con
dusion that despit~ considerable variation among juris
dictions, roughly a third of the offenders released from 
prison will be reimprisoned, usually for committing new 
offenses, within a 5-year period.20 The most frequent 
recidivists are those who commit such property crimes 
as burglary, auto theft, forgery, or larcency, but robbers 
and narcotics offenders also repeat frequently. Those 
who are least likely to commit new crimes after release are 
persons convicted of serious crimes of violence-murder, 
rape, and aggravated assault.21 

These findings are based on the crimes of released 
offenders that officials learn about. Undoubtedly many 
new offenses are not discovered. Furthermore released 
offenders continue to come to the attention of the police, 
even though not always charged or convicted for new 
offenses. A 27'2-year followup by the UCR of the arrest 
records of 13,198 offenders released by the Federal 
courts, parole, or correctional authorities during the 
calendar year 1963 shows that 57 percent had been 
arrested for new offenses by JunE: 30, 1966. Figures on 
the percent convicted are not available.22 

Studies made of the careers of adult offenders regularly 
show the importance of juvenile delinquency as a fore
runner of adult crime. They support the conclusions 
that the earlier a juvenile is arrested or brought to court 
for an offense, the more likely he is to carry on criminal 
activity into adult life; that the more serious the first 
offense for which a juvenile is arrested, tlle more likely 
he is to continue to commit serious crimes, especially in 

United Stales Summary" (Washington: U.S. Government Printing Office, 1964). 
pp. 1-207. 

11 Sheldon and Eleanor T. Glueck, "Criminal Careers in Retrospect" (New York: 
Tho Commonwealth Fl!lId. 19.13). p. 121. 

18 George F. DaVIS, "A Study of Adult Probation Violation Rates by Means of 
the Cohort ApproD.ch," Journal of Criminal Law, Criminology and Police Science, 
55: 70-85, Moteh. 1964. 

10 California Director of Corrections and Adult Authority, "California Male 
Prisoner!!i Iteleascd on Parole, 1946-1949". 

20 Daniel Glaser, "The Effectiveness of a Prison and Parole System" (Indian. 
apolio: The Bobbs·Merrill Co., Inc., 1964), pp. 15-24. 

'" Id. at pp. 41-44. 
2!1 Federal Bureau of Investigation, U.S.- Dept. of Justice, press r~]ease, April 

25, 1967. 
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the case of major crimes against property; and that the 
more frequently and extensively a juvenile is processed 
by the police, court, and correctional system the more 
likely he is to be arrested, charged, convicted, and im
prisoned as an adult. These studies also show that the 
most frequent pattern among adult offenders is one that 
starts with petty stealing and progresses to much more 
serious property offenses.23 

THE VICTIMS OF CRIME 

One of the most neglected subjects in the study of 
crime is its victims: the persons, households, and busi
nesses that bear the brunt of crime in the United States. 
Both the part the victim can play in the criminal act 
and the part he could have played in preventing it are 
often overlooked. If it could be determined with sufficient 
specificity that people or businesses with certain charac
teristics are more likely than others to be crime victims, 
and that crime is more likely to occur in some places than 
in others, efforts to control and prevent crime would be 
more productive. Then the public could be told where 
and when the risks of crime are greatest. Measures such 
as preventive police patrol and installation of burglar 
alarms and special locks could then be pursued more effi
ciently and effectively. Individuals could then substitute 
objective estimation of risk for the general apprehensive
ness that today restricts-perhaps unnecessarily and at 
best haphazardly-their enjoyment of parks and. their 
freedom of movement on the streets after dark. 

Although information about victims and their relation
ships to offenders is recorded in the case files of the police 
and other criminal justice agencies, it is rarely used for 
systematic study of those relationships or the risks of vic
timization. To discover variations in victimization rates 
among different age, sex, race, and income groupings in 
the population, the Task Force analyzed information on 
these items obtained in the national survey by NORC. 

Rather striking variations in the risk of victimization 
for diff~rent types of crime appear among different in
come levels in the population. The results shown in table 
11 indicate that the highest rates of victimization occur 
in the lower income groups when all index offenses except 
homicide are considered together. The risks of victimiza
tion from forcible rape, robbery, and burglary, are clearly 
concentrated in the lowest income group and decrease 
steadily at higher income levels. The picture is somewhat 
more erratic for the offenses of aggravated assault, larceny 
of $50 and over, and vehicle theft. Victimization for lar
ceny increases sharply in the highest income group. 

National figures on rates of victimization also show 
sharp differences between whites and nonwhites (table 
12). Nonwhites are victimized disproportionately by all 
Index crimes except larceny $50 and over. 

The rates for victimization shown for Index offenses 
against men (table 13) are almost three times as great 
as those for women, but the higher rates of burglary, lar
ceny and auto theft against men are in large measure an 
artifact of the survey procedure of assigning offenses 
against the household to the head of the household. 

~ Clifford R. Shaw, "The Jack Roller" (Chicago: University of Chicago Press, 
1930), republished with a new Irtroduction hy Howard S. Becker us a Phoenix 
Book, University of Chicago Preas, 1966; Clifford R. Shawt "The Natural History 
of a Delinquent Cnreeru (Chicago: University of Chicago Press, 1931); Harold S. 
Frum, "Adult Criminal Offense Trends Following Juvenile Delinquency," lournal 
of Criminol Law. Criminology, nnd Police Science, 49: 29-49, 1tlay-Junc 1958; 
Henry D. McKay, "Subsequent Arrests, Convictions and Commitments Among 
Former Juvenile Deliquents," President's Commission on Law Enforcement and 
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Table .11.-Victimization by Income 
[Rates per 100,000 population] 

Income 

Offenses 
$0 to $6,000 to 

-

Above 
$2,999 

$3
5
000 to 

$ ,999 $9,999 $10,000 
------ -

TotaL _____ •••••• ,. _ •••••.• ,_ •• 2,369 2,331 1,820 2,237 ------Forcible rape __ • ___ ••••••• ___ • _ ••••• ___ 76 49 10 17 
Robbery •• _. ______ •• ___ •• , __ •••• _ •• _. __ 172 121 48 34 
Aggravated assauIL __ ••••• _ .• _ ..•..•••• 229 316 144 152 
Burglary _____ •• ______ •• _ •• __ • __ •• _._ •• I,m 1,020 867 790 
larceny ($50 and over) ___ ._ •••••.•••••• 619 549 925 
Motor vehicle thefL_._ ••• _ •••••• _._ ••• 153 206 202 219 

Number of respondents •••• _ ••• __ •...•• _ (5,232) (8,238) (10,382) (5,946) 

SOURCE: Philip H. Ennis, "Criminal Victimization in Ihe United SIales: A Report of a 
National Survey," (Field Survey II, President's Commission on Law Enforcement and Ad· 
ministration of Jusllce, (Washington: U.S. Government Printing Office, 1967). adapted 
from table 14, p, 31. Hereinafter referred to as the NORC sludy. 

Table 12.-Victimization by Race 
[Rales per 100,000 population] 

Offenses White Non·White 

Total_. _ • __ •••• ___ • _._ •••• _ •• ___ • ___ •••• _ ._._ 1,860 2,592 

22 82 
I---~:-I-----:::-

k~~~~~ ~~~~::::::::::::::::::::::::::::::::::::::: 58 204 
186 347 
822 1,306 
608 367 

Aggravated assauIL __ ••••• __ • __ •. __ ._ ._. __ • _____ •• __ 
Burglary _____ ._. ____ ._ ._._ •••••••••• _ •••••• _ ••••••• 

164 286 

(27,484) (4,902) 

Larceny ($50 and over) ___ • __ ••••••.•••••••. __ ••• _ ••• 
Motor vehicle IhefL- •••••••••.•.•. ·· ••••••••••••• ·•

I
===::::=::':':'I'==7."'= 

Number of respondents._ .•••••••••••••••• _ •.•••••••• 

SOURCE: NORC sludy, adapted from table 16, p.33. 

Table 13.-Victimization by Age and Sex 
[Rates per 100,000 population] 

Male 
Offense 

10-19 20-29 30-39 40-49 50-59 60 plus 

----------
Tolal •••• , •••••.••••• 951 5,924 6,231 5,150 4,231 3,465 

-- --
Robbery ___ • ___ ••••••••.•• 61 257 112 210 161 98 
Aggravai.d assault. •••••• ,. 399 824 337 263 181 146 
Burglary _., ••••••••••••• ,. 123 2,782 3,649 2,365 2,297 2,343 
Larceny ~$50 and over) ••••• 337 1,546 I,m 1,839 967 683 
Motor ve icle IhefL._ •••••• 31 515 473 605 195 

Female 

Total. __ •••••• _ •••• ,. 334 2,424 1,514 1,908 1,132 1,052 
-------- --

Forcible rape._ ••••..•••••• 91 238 104 48 0 0 
Robbery ______ ._ ._ •••••••. 0 238 157 96 60 81 
Aggravated assauIL •••••••• 91 333 52 286 119 40 
Burglary ___ •.••.•• _ ••••••• 30 665 574 524 298 445 
Larceny ~$50 and over) __ ••• 122 570 470 620 536 405 
Motor ve icle thelL. •••••.• a 380 157 334 119 81 

SOURCE: NORC study, ada pled from table 17, pp. 3~·35. 

All ages 
--

3,091 
---

112 
287 

1,583 
841 
268 

) 

1,059 
---

83 
77 

118 
314 
337 
130 

The victimization rate for women is highest in the 20 
to 29 age group. In fact the victimization rates for women 
for all the index offenses reported, with the exception of 
larceny, are greatest in this age group. The concentration 
of offenses against women in this age group is particularly 
noticeable for forcible rape and robbery and much less 
apparent in aggravated assault and the property crimes. 

Administration of Justice, USelected Consultants' Papers" (Washington: U.S. 
Government Printing Office, 1967). A summary vefsion of 1tIcKny's poper up· 
pears in Henry D. McKay, HReport on the Criminal Cnfc.::r! of Male Delinquents 
in Chicac:otU in "Task Force Report! Juvenile Delinquen'!J and Youth Crim('.," 
supra note .i, appcnuix E. For further data amI discussion on this prOl!CSS of 
escalation to more serious criminal careers, scc the Commiesion's General Rellort, 
pp. 265-66. 



For men the highest Index total rate falls in the 30-39 
age category, a result heavily ihRuenced by the burglaries 
assigned to men as heads of households. Actually, all the 
Index property offenses against men show peak rates in 
the older age categories. This is probably due not only to 
their role as household heads but also to the fact that at 
older ages they are likely to possess more .property to be 
stolen. Crimes against the person, such as aggravated as
sault and robbery, are committed relatively more often 
against men who are from 20 to 29 years of age. 

Thus, the findings from the national survey show that 
the risk of victimization is highest among the lower in
come groups for all Index offenses except homicide, lar
ceny, and vehicle theft; it weighs most heavily on the non
whites for all Index offenses except larceny; It is borne 
by men more often than women, except, of course, for 
forcible rape; and the risk is greatest for the age category 
20 to 29, except for larceny against women, and burglary, 
larceny, and vehicle theft against men. 

VICTIM-OFFENDER RELATIONSHIPS IN CRIMES OF VIOLENCE 

The relations and interactions of victims and offenders 
prior to and during the criminal act are important facts 
to know for understanding and controlling cri::ne and 
assessing personal risks more accurately. The relationships 
most often studied have been those involving crimes of 
violence against the person, especially homicide and forc
ible rape. Typical of the findings of these inquiries are the 
results of an analysis of criminal homicides in Philadelphia 
between 1948 and 1952.24 This study clearly demonstrated 
that it is not the marauding stranger who poses the·great
est threat as a murderer. Only 12.2 percent of the murders 
were committed by strangers. In 28.2 percent of the cases 
studied, the murderer was a relative or a close friend. In 
24.7 percent he was a member of the family. The mur
derer was an acquaintance of the victim in 13.5 percent 
of the cases. 

These findings are very similar to those reported na-
tionally in the UCR. 

In 1965 killings within the family made up 31 per
cent of all murders. Over one-half of these involved 
spouse killing spouse and 16 percent parents killing 
children. Murder outside the family unit, usually the 
result of altercations among acquaintances, made up 
48 percent of the willful killings. In the latter cate
gory .romantic triangles or lovers' quarrels comprised 
21 percent and killings resulting from drinking situa
tions 17 percent. Felony murder, which is defined in 
this program as those killings resulting from rob
beries, sex motives, gangland slayings, and other 
felonious activities, made up 16 percent of these 
offenses. In another 5 percent of the total police were 
unable to identify the reasons for the killings; how
ever, the circumstances were such as to suspect felony 
murder.2; 

Unfortunately, no national statistics are available on 
relationships between victims and offenders in crimes 

~t l\iarvin E. Wol!gu.C', "Patterns of Criminal Homicidett (Philadelphia: Uni
versity of Pennsylvania Press, 1958). See also Menachem Amir, "Pattbms of Rape 
and the Female Victim." (unpublished Ph. D. thesis, The University of Pcnn. 
sylvania, 1965); Albert 1. Reiss, Jr., "Studies in Crime and Law Enforcement in 
Major Metropolitan Areas'· (Field Surveys III, President'S Commission on Law 
Enforcement and Administration of Justice, Washington: U.S. Government 
Printing Office, 1967), va]. 1, see. 1, table 6, p. 35. Hereinafter referred to as 
tho Reiss studic(J. 

'" "UCR, 1965," pp. 6-7. 
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other than criminal homicide. However, the District of 
Columbia Crime Commission surveyed a number of other 
crimes. Its findings on victim-offender relationships in 
rape and aggravated assault closely resemble those for 
murder: 

Almost two-thirds of the 151 [rape] victims surveyed 
were attacked by persons with whom they were at 
least casually acquainted. Only 36 percent of the 224 
assailants about whom some identifying information 
was obtained were complete strangers to their vic
tims: 16 (7 percent) of the attackers were known 
to the victim by sight, although there had been no 
previous contact. Thirty-one (14 percent) of the 224 
assailants were relatives, family friends or boyfriends 
of the victims, and 88 (39 percent) were either ac
quaintances or neighbors. 2G 

And among 131 aggravated assault VIctIms, only 25 
(19 percent) were not acquainted with their assailants: 

Fourteen (11 percent) of the victims were attacked 
by their spouses, 13 (10 percent) were attacked by 
other relatives, and 79 (60 percent) were assaulted 
by persons with whom they were at least casually 
acquainted,21 

Again, as in murder, a substantial number (20 percent) 
of the aggravated assaults surveyed by the District of 
Columbia Crime Commission involved a victim and of
fender who had had trouble with each other before.28 

Another source of the concern about crime, in addition 
to its violence and its frequency, is the extent to which it 
is assumed to involve interracial attacks. Therefore a key 
question in any assessment of the crime probl(>m is to what 
extent men or women of one racial group victimize those 
of another. For evidence on the way in which the race 
and sex of victims and offenders might affect the prob
ability of criminal assault, the Commission, with the co
operation of the Chicago Police Department, studied 
13,713 cases of assaultive crimes against the person, other 
than homicide.20 

As shown in table 14, it is Negro males and females who 
are most likely to be victimized in crimes against the per
son. A Negro man in Chicago runs the risk of being a vic
tim nearly six times as often as a white man, a Negro 
woman nearly eight times as often as a white woman. 

The most striking fact in the data is the extent of the 
correlation in race between victim and offender. Table 14 
:;hows that Negroes are most likely to assault Negroes, 
whites most likely to assault whites. Thus, while Negro 
males account for two-thirds of all assaults, the offender 
who victimizes a white person is most likely also to be 
white. 

The President's Commission on Crime in the District 
of Columbia discovered similar racial relationships in its 
1966 survey of a number of serious crimes. Only 12 of 
172 murder.; were interracial.30 Eighty-eight percent of 
rapes involved persons of the same race.3] Among 121 
aggravated assaults for which identification of race was 

26 D.C. Crime Commission Report, supra note 9, at p. 53. 
:!7 rd •• t p. 76. 
!IS Ibid. 
!!D Reiss studies, 5uprn Dote 24, vol. 1, scc. 1, pp. 38-72. 
oon.c. Crime Commission Report, s~prn note 9, at p. 42. 
31 rd. at p. 54. 
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Table 14.-Victim-Offender Relationships by Race 
and Sex in Assaultive Crimes Against the Person 
(Except Homicide) 

Offenses attributable to-

White offenders Negro offenders 

Male Female Male Female 
----------

Victim rate for each 100,000: I 
White males ••••••••••••••.••••• 201 9 129 4 
White females •••••••••••.•••••• ~O8 14 46 6 
Negro males •••••••••••••••••••• 58 3 1,636 256 
Negro females •••••••••••••••••• 21 3 1'~~ij 157 
Total population I ••.•........... 130 I 10 45 

Alltyp 
offen 

es of 
ders 

I 
1 

I Tho rates are based only on persons 14 years of age or older in each race·sex category' 
Tha "total population" category in addition excludes persons from racial groups other 
t han Negro or white. 

SOURCE: Special tabulation from Chicago Police Department, Data ';~stems Division. for 
period September 1965 to March 1966, reported in Reiss stuoies, supra note 24. vol. I, 
section 1, adapted from table 6, pp. 35·36. 

available, only 9 percent were interracial. 32 Auto theft 
.offenders in the District are three-fourths Negroes, their 
victims two-thirds Negroes.aa Robbery, the onIy crime of 
violence in which whites were victimized more often than 
Negroes, is also the only one that is predominantly inter
racial: in 56 percent of the robberies committed by 
Negroes in the District 'Of Columbia, the victims are 
white.s,! 

The high proportions of both acquaintance between 
victim and offender and the intraracial character of 
offeIlSes are further borne out by the findings of another 
study' developed for the Commission. Analyzing data 
obtained from the Seattle Police Department, this study 
compared the census tract where the crime occurred with 
the tract (or other place) in which the offender lived. 
It found that a relatively· large percentage of crimes 
against persons, as contrasted with crimes against prop
erty, had been committed in the offender's home tract
an area likply to be racially homogeneous and in which 
he is m'ost likely to be known at least by sight.a5 

This analysis shows that a failure to collect adequate 
data on victim-offender relationships may lead to a mis
calculation of the source and nature of tlle risk of vic
timization. At present the Nation's view of the crime 
problem is shaped largely by official statistics which in 
turn are based 'an offenses known to the police and sta
tistics conceming arrested offenders; they include very 
little about victims. 

PLACE WHERE VICTIMIZATION OCCURS 

Crime is more likely to occur in some places than in 
others, just as some persons are more likely than others 
to be the victims of criminal offenders. The police often 
distribute their preventive patrols according to spot maps 
that locate the time and place of occurrence of different 
types of crimes. Such information, however, has not 
been developed well enough to inform the public of the 
places it should avoid. 

A well-desi.gned information system should also provide 
crime rate figures for different types of business premises 

"" rd. at p. 76. 
:13 rd. at p. 101. 
MId. at p. 56. 

in different areas of the city. Victimization rates based 
upon the number of drugstores, cleaning establislunents, 
gas stations, taxicabs, banks, supermarket&, taverns, and 
other businesses in a neighborhood would furnish better 
indicators of the likelihood of crime in that neighborhood 
than exist at present. Determining such rates would re
quire enumerating premises of different types and locat
ing them by area. This information would help to test 
the effectiveness of control measures and to identify the 
nature of increases in crime by making it possible to detect 
changes in the pattern of risk for various businesses. It 
would also permit more refined calculations of risk for 
insurance purposes and guide the placement of alarm sys
tems and other crime prevention devices. 

The study of victimization of individuals carried out 
in cooperation with the Chicago Police Department 
recorded the types of premises for all major crimes against 
the person except homicide.30 Table 15 classifies victims 
by sex in relation to the place where the offense occurred. 
For assaultive crimes against the person, the street and 
the home are by far the most cor;'lmon places of occur
rence. Men are more likely to be victjmized on the street, 
and women are more likely to be victimized in residences. 

Table 15.-Victimization by Sex and Place of 
Occurrence for Major Crimes (Except Homicide) 
Against the Person 

{In percent! 

Place of occurrence 

Victims of major crimes 
against person 

Male Female 
---------_·-------_·_----------------1--------1-----·-
~~~r3~ti~~:~~:~~::::::::::::::~:::::::::::::::::::::::: 2g: ~ 4~: j 
Transport property...................................... 1.4 .4 

~~~I~:sns~s~e.l~v.e.~.~r~.c.k.S:.-. .• ~:: ::: :::::::::: :::::: ::::::: ~: ~ ••••••• T i' 
Taverns and liquor stores... ............................. 5.7 2.8 
Streel................................................. 46.8 30.7 
Parks.................................................. .8 .5 
All other premises...................................... 16.0 16.0 1----1-----
Total n~~~~~:~:~~~·.: ::::::: ::::: :::::::::::: ::::::::::: (~~~4~) (~~~6~) 

SOURCE: Special tabulation from Chicago Police Department, Data Systems Division, for 
period September 1965 to March 1966, adapted from Reiss stuoies, supra note 24, Val. I, 
section 1, table 34. p. 149. 

The findings in general are closely related to the charac
teristic patterns of interaction among men and WOMen in 
our society. Men are more likely to meet one another 
outside the home. A substantial portion of assaults arises 
from drinking-the tavern is the third most common set
ting for men to be victims of assault and battery-and 
some of the conflicts among drunks later erupt bto street 
fights. Men and women more frequently engage in con
flicts with each other in domestic settings. 

COMPENSATION TO VICTIMS OF CRIME 

Programs granting public ':ompensation to victims for 
physical injuries from violent crimes have aroused in
creased interest in recent years. The community has 
evidenced concern for the plight of victims of muggingn, 

3.' Reiss studies, supra note 2-1, at pp. 203-216. 
"°1<1. nt pr. 123 -169. 



stabbings, and other violence. In the absence of such 
programs victims generally suffer losses that are not com
pensated in any way. Their civil remedies are most likely 
to be unsuccessful because 'of the poor financial condition 
and prospects of most offenders. And the criminal law 
generally makes no effort to use its sanctions to insure 
restitution to the victim. Indeed it often aggravates the 
victim's problem by incarcerating the offender, thus pre
v.enting him from earning money to make restitution. 

Two philosophies underlie the recent movements for 
victim compensation. The first argues that the govern
ment is responsible for preventing crime and therefore 
should be made responsible for compensating the victims 
of the crimes it fails to prevent. The second approach, 
an extension of welfare doctrines, rests on the belief that 
people in need, especially those in need because they 
have been victimized by events they could not avoid, are 
entitled to public aid.37 

The first modern victim-compensation programs were 
established in New Zealand and Great Britain in 1964. 
California's program, which became effective in the be
ginning of 1966, was the first in the United States. Only 
victims with limited fLnancial resources qualify for com
pensation under this program. New York's victim
compensation bill, enacted in 1966, also provides com
pensation only for those who would suffer "serious 
financial hardship" as a result of the crime. Various 
Federal victim-compensation bills, now before the Con
gress, have yet to receive public hearings. The Com
mission believes that such hearings would provide a 
national forum for a much needed debate over the 
philosophy, assumptions, and potpntial advantages and 
disadvantages of such programs 6enerally, and the rela
tive merits and design of a pruciram on the Federal level 
in particular. 

The Commission has been impressed by the consensus 
among legislators and law enforcement officials that some 
kind of State compensation for victims of violer.t crime 
is desirable. Recent public opinion polls indicate that a/ 
considerable majority of the public is in favor of victim 
compensation.38 The Commission believes that the gen
eral principle of victim compensation, especially to persons 
who suffer injury in violent crime, is sound and that the 
experiments now being conducted with different types of 
compensation programs are valuable. 

COMMERCIAL F.STABLISHMENTS AND ORGANIZATIONS 

AS VICTIMS OF CRIME 

It is very difficult to discover the exact extent to which 
businesses and organizations are the victims of crime. 
Few attempts are made to keep systematic records or 
report such crimes to any central place. Police agencies 
do not ordinarily separate the crimes against individuals 
from those against organizations. It was not possible in 
the short time available to the Commission to undertake 
a systematic census of victimization of different types of 
industrial, business, professional, religious, or civic or
ganizations throughout the Nation. This task ought to be 
------- ------------
• 31 Gilbert. Geis, "State Aid to Victims of Violent Crime, II publisl1Cd in appendix 
U of this ,·olume. . 

35 Sec the Gallup poll, Oct. 29, 1965, where 62 percent of the public were in 
favor of compensation lor the victims of crime. Also, tl10 national survey con. 
due ted by NORC lor the Commission indicated thnt 56 ]lereent of the sampIe 
intcrvicwC'tl \\-crc in Iavor of compensation for victims. Sec NORC study, supra, 
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undertaken, and some assessment procedure developed, 
using reports, special sample surveys or similar devices. 

The Commission was able to make a pilot survey, how
ever, of a sample of neighborhood businesses and orga
nizations in eight police precincts in Chicago, Washington, 
and Boston. The objective was to discover through in
terviews what types of victimization businesses and organi
zations had experienced from crimes such as burglary, 
robbery, shoplifting, passing of fraudulent checks, and 
employee theft. 

Burglary and llobbery_ Reports to the VCR indicate 
that nationalIyabout half of all burglaries in 1965 were 
nonresidential, and that the average worth of the property 
stolen in such burglaries was about $225.39 In the Com
mission survey almost one of every five businesses and or
ganizations in the eight neighborhood police precincts 
surveyed was burglarized at least once during the one-year 
period covered by the survey. Considering only those 
that were burglarized, 62 percent had from two to seven 
burglaries:1o 

In both Chicago and Washington, but for some reason 
not in Boston, the burglary victimization rates were high
est in the districts where the overall crime rates were 
highest. Precinct 13 in the District of Columbia, for 
example, had a victimization rate of 51.8 per 100 organi
zations-nearly twice that of the precinct with the fewest 
burglaries--and a third of all the businesses and organiza
tions sampled in that area had been victimized.41 

Nationally, reports to the DCR indicate that in 1965 
9 percent of all robberies were of service stations or chain
stores, almost 1 percent were of banks) and more than 
20 percent were of other types of commercial establish
ments. The average value of the p:operty reported stolen 
varies from $109 for service station robberies to $3,789 
for bank robberies.42 

In the Commission survey the picture that emerges 
for victimization by robbery is similar to that for bur
glary, which occurs more frequently. Among the or
ganizations that were robbed, 80 pe,:::ent reported only 
one robbery but 2 percent had as many as five.43 While 
any business in a high crime rate area is obviously in 
danger, it appears that some businesses, like some people, 
are more likely than others to be victimized by crime. 
Clearly, the reasons for the differences need investiga
tion as guides in prevention. The findings of the Presi
dent's Commission on Crime in the District of Columbia 
with respect to the circumstances of housebreaking are 
suggestive of the way risks vary: 

In 21 (7 percent) of the 313 commercial burglaries 
surveyed housebreakers entered through unlocked 
doors and in 70 instances (22 perce~t) through un
locked windows. In 111 instances the housebreakers 
broke windows to gain entry, and locks were forced in 
95. A total of 105 of the commercial establishments 
victimized were reported to have had burglar-re
sistant locks; 65 of these establishments, however, 
were entered other than by tampering with the lock. 

source note lable 11, p. 69. 
30 "U.C.R., 1965," supra note 5, p. 11. 
10 Reiss studies, supra nole 2·1, pp. 99, 100, 103. 
<lIbido 
4:1 "U.e.R., 1965." supra. nole 5, p. 11. 
43 Reiss sludies. supra note 24, pp. 99, 100, 103. 
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Sixty-four percent of the burglarized commercial 
establishments were located on the first floor:14 

Shoplifting. Shoplifting usuaIIy involves the theft of 
relatively smaIl and inexpensive articles, although the 
professional shoplifter may steal expensive furs, clothes, 
and jewelry. It is heaviest in the chainstores and other 
larger stores which do the most retail business. However, 
it is the smaller establishments, particularly those that 
operate on a low margin of profit, to which shoplifting 
may make the difference between success and failure. 

In the Commission survey, 35 percent of the neigh
borhood wholesale and retail establishments surprisingly 
reported no problem with shoplifting, while sizable per
centages of other types of businesses, such as construction 
companies (30 percent), manufacturers of nondurables 
(33 percent), ni1::tilCe, insurance, and real estate firms (25 
percent), which might not be expected to have any prob
lem, reported some shoplifting difficulti.es. The average 
amount of shoplifting experienced by the nontrade es
tablishments was considerably less than that for retail 
establishments.45 

As one might expect, the highest rates of shoplifting 
were reported in the high crime rate districts. The most 
common items carried off by shoplifters were food, liquor 
or beer, clothing and footwear, and miscellaneous small 
items worth less than $10:10 However, it is the total vol
ume, rather than individual acts, that makes shoplifting 
a serious problem for most commercial enterprises. 

NationaIly most large retail businesses estimate their 
overall inventory shrinkage due to shoplifting, employee 
theft, and accounting errors at between 1 and 2 percent 
of total inventory. Experts in industrial and commercial 
security estimate that 75 to 80 percent of the inventory 
shrinkage is probably attributable to some type of dis
honesty.47 Among the 47 percent of neighborhood busi
nesses found by the Commission survey to have high rates 
of :lhopJ:!ting, 60 percent placed their losses at les.' than 
2 percent of total inventory; another 28 percent estimated 
they had iost betw~en 2 and 6 percent. Surprisingly, 23 
percent of all busmesses in the survey 'were unable to 
give any estimate at all of the amount of their losses that 
might be due to shoplifting.4s 

Employee Theft. According to security experts for 
retail and other commercial establishments, theft by em
ployees accounts for a considerably larger volume of 
theft than shoplifting.4o Theft of merchandise or equip
ment by employees is particularly hard to control because 
detection is so difficult. Employees have opportunities 
for theft every working day, whereas the shoplifting cus
tomer cannot steal merchandise regularly from the same 
establishment without arousing suspicion. 

Employee theft is also a problem in many industrial 
concerns. A recent survey by the National Industrial 
Conference Board (,f 473 companies indicated that 20 
percent of all companies and nearly 30 percent 'Of those 
with more than l,fluO employees had a serious problem 
with employee theft of tools, equipment, materials or 

II D.C. Crime Commission Repa:', supra note 9, p. 86. 
1:; Reiss sltutiC!'l, supra note 40. 
." Ibid. 
11 Sec chapiN 3, '"The Economic Impact o[ Cdmc/' 
1-; Heiss studies, supra oot(' 40. 
m Supra nete .17. 

:;0 National Industrial Conference Board, Division of Pr.rsonncl Administration, 
"Personnel Practices in Factory and Office" (New York: National Industrial Con. 
ference Doard, Inc., 1964). p. 140. 

company products. More than half of the companies 
with a problem 'of employee theft indicated trouble with 
both white and blue collar workers. 50 

In neighborhood establishments surveyed by the Com
mission only 14 percent r~ported the discovery of any 
employee dishonesty. Among those, 40 percent estimated 
losses at no more than $50 a year. Most managers or 
owners surveyed attempted to establish the honesty of 
employees before hiring them. Nearly 'me-third made 
an effort to check references or to clear the employee 
with the local police department but 74 percent did not 
report to the police the discovery of theft by their own 
employees, preferring to discharge the employee or han
dle the matter in some other way by themselves.51 

CRIME AGAINST PUBLIC ORGANIZATIONS AND UTILITIES 

Public organizations and utilities are repeatedly victim
ized by crime. While some of the crime committed 
against these organizations is reported to the police, it is 
not clear just how much goes unreported and how wide
spread it is. 

To obtain some estimation, the Commission surveyed 
48 such organizations in Boston, Chicago, and Washing
ton with special attention to the police districts in which 
other surveys were being conducted. 52 

The most prevalent and persistent problem reported 
was vandalism of buildings and equipment. Telephone 
companies, electric companies, schools, libraries, traffic 
and highway departments, parks, public transportation, 
and housing all are victims. Estimates of damage rang
ing up to $200,000 a year were quoted for such facilities 
as public housing, transportation, public parks, and recre
ation faciIitie:; in schools. The public school system in 
Washington, D.C., for example, provided data for 1965 
showing a total of 26,500 window panes broken and 
replaced at a cost of $118,000. A similar report was 
received in Boston. 

Larceny was also a frequently mentioned problem, in
volving such thefts as stealing loose equipment and per
sonal possessions, theft from coin meters, and breaking 
and entering. Some organizations make a distinction 
between amateur and professional theft. For example, 
the telephone companies distinguished between the or
ganized coinbox larceny using forged keys and the amateur 
forcible entry involving damage to the equipment. Em
ployee theft was not reported as a serious problem except 
in hospitals where it represents the most common reason 
for the apprehension and discharge of employees. 

Many public facilities reported problems with various 
forms of violence within their boundaries. Assaults and 
child molestation occur in parks, libraries, and schools. 
Emergency rooms of hospitals cited disturbances by 
dnmken and disorderly persons. T~le threat of violent 
behavior or the presence of disorderly persons was re
ported to affect markedly the patronage of parks, libraries 
and after-school activities, especiaI1y in areas with high 
crime rates. 

lit Albert J. Reiss, Jr., "Employee Honesty in D·~5incs5cs and Organizations in 
Eighth PolIce Prcdnrts or Three Cities." A report to the President's Commission 
on Law Enforcement and the Administration of Justice, 1966 (mimeo). 

r;~ Stephen Cutler and Albert J. neiss, Jr. , "Crimes Against Public and Quaqi
Public Organizations in Bo~ton. Chicngo, nnd 'Vashington, D.C." A report ttl 
tho President's Commission ou LaW' Enforcement and t1)0 Administration of Justice t 

1966 (mimeo). 



Chapter 6 
------------------------------------------------------------------------------------

Public i\ttitudes Toward Crime and 
Law Enforcement 

At various pel'hds in history, there are surges of public 
alann about crime, such as the national concern about 
gangland crime in the nineteen-twenties. More fre
quently, however, alann about "crime waves" has been 
localized. A few cases of terrible offenses can terrorize 
an entire metropolis and rising crime rates in once safe 
areas can arouse new fears and anxieties. At other times 
in the past, however, some of these crises have been 
synthetic ones, manufactured as circulation-building de
vices by the "yellow press." Lincoln Steffens, for example, 
recounts how he created crime waves by giving dramatic 
banner headline play to crimes that were actually ordinary 
occurrences in the metropolis.1 

Although it is not possible to identify all the factors that 
affect the rise and fall in public alann about crime, it is 
a constantly recurring public theme.2 A legal scholar 
recently took a look over the literature of the past 50 years 
and noted that each and every decade produced promi
nent articles about the need for strong measures to meet 
the then-current crisis in crime.3 Periodically throughout 
the century, there have been investigating committees of 
the Congress, of the State legislatures, and special com
missions of cities to deal with the particular crime problem 
of the time. .1.t may be that there has always been a crime 
crisis, insofar as public perception is cOIicerned. 

CRIME AS A NATIONAL ISSUE 

M<:Iny circumstances now conspire to call greater at
tention to crime as a national, rather than a purely local, 
problem. Concern with crime is more typically an urban 
than a rural phenomena and the rural population of the 
country is declining. At one time, for a majority of the 
population, reports of crime waves related only to those 
remote and not quite moral people who inhabited cities. 

Now, also, more people are infonned by nationally 
oriented communications media and receive crime reports 
from a much wider territorial base. J~l recent years news 
of the violent and fearful mass killing of 8 nurses in a 
Chicago apartment, 5 patrons of a beauty shop in Mesa, 
Ariz., and 13 passersby on the University of Texas 
campus in Austin received detailed coverage throughout 
the country. The fear of the people of Boston in 1966 of 
the brutal attacks of the "Boston Strangler" mllS. have 

.t Lincoln Steffens, UTile Autobiography of Lincoln Steffens" (New York: Har. 
courl, Brace, & Co., 1931), pp. 285-291. 

:! E.g., Danid Bell, uThe Myth of Crimt! Waves," in uThe End of Ideology" 
(2d rev. ed., New York: Collier Books,1962), pp. 151-174. 

3 Yale Kamisar, "When the Cops Were not 'Handcuffed:" New York Times 
;:\Iagnziue, Nov. 7, 1965. 
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been sympathetically shared and understood in many 
homes across the land. Some part of the public fear of 
crime today is undoubtedly due to the fact that the 
reports of violent crime we receive daily are drawn from 
a larger pool of crime-incident reports than ever before. 
But perhaps most important has been the steady stream 
of reports of rising crime rates in both large and small 
communities across the Nation. From all this has emerged 
a sense of crisis in regard to the safety of both person and 
property. 

HEIGHTENED CONCERN ABOUT CRIME AS A 

PUBLIC PROBLEM 

The national public opinion polls provide evidence of 
the heightened concern toda.y about the crime problem.4 

International problems have invariably been at the 
top whenever open ended questions were asked by 
the Gallup poll about the problems facing the Nation. 
Crime problems were not mentioned as an important 
problem by enough people to appear among the list. 
When the National Opinion Research Center conducted 
a national survey for the Commission during the summer 
of 1966, interviewers asked citizens to pick from a list of 
six major domestic problems facing the country the one 
to which they had been paying most attention recently." 
Crime was second most frequently picked from among 
the list of domestic problems; only race relations was 
selected by more people. (Lower income nonwhites 
placed more emphasis on education than crime.) 

In a consideration of local rather than national prob
lems people rank juvenile delinquency higher on the 
scale than almost any other issue, including adult crime. 
Gallup polls reported in 1963 that when persons were 
asked to name the top problems in their community from 
a list of 39, juvenile delinquency was second in frequency 
of selection-exceeded only by complaints about local 
real estate taxes. The third most frequently mentioned 
problem was a not completely unrelated matter in the 
public's perception-the need for more recreation areas. 

Whether more concerned about adult or juvenile crime, 
most people think the crime situation in their own com
munity is getting worse, and, while substantial numbers 
think the situation is staying about the same, hardly any
one sees improvement. A Gallup survey in April 1965, 

.J. Surveys by George Gallup, director, American Iltstitnto of Public Opinion, 
Princeton. N.1., will be referred to as Gallup polls. '111050 by Louis Harris, public 
opinion unnlyst, will be cited as Hards surveys. 

n Philip H. Ennis. "Criminal Victimization in the United StolP!.": A Report of 
n National Survoy" (Field Surveys II, President's Commission on Law Enforce. 
ment nnd Administration of Justice, W3shington, D.C. ~ U.S. Government Printing 
Office, 1967). Hereinafter referred to a. the NOnC stu.!y. 
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Table 1.-Most Important Domestic Problem by 
Race and Income 

Domestic problem 

Percent white 

Under 
$6,000 

Over 
$6,000 

Percent nonwhite 

Under 
$6,000 

Over 
$6,000 

---·---------1·--- -----------

r~~:ri~n:::::::::::::::::::::::::::::: Ed!Jcalion ____________ • _______________ _ 
Crlme _________ ••..•• ___ . ______ • _____ _ 
Race relatlons ________________________ _ 
Unemployment. _________ • ________ • ___ _ 

9 
15 
12 
27 
29 
8 

5 
17 
19 
22 
34 
3 

7 
4 

23 
19 
32 
15 

8 
4 

21 
22 
38 
7 

TotaL ________ . __ ._____________ 100 100 100 100 
Number _________ . ______________ .. _.___ (3,925) (6,461) (1,033) (462) 

Source: Philip H. Ennis, "Attitudes Toward Crime," Interim Report to the President's 
Commission on Law Enforcement and Administration of Justice, 1966 (mimeD). 

showed this pessimistic perception of the problem pre
vailed among men and women, well educated and less 
well educated, and among all age, regional, income, and 
city size groupings. 

SOURCES OF PUBLIC ATTITUDES ABOUT CRIME 

From analysis of the results of its surveys of the public, 
the Commission tried to determine to what extent this 
increased public concern about crime was a reflection of 
personal experience as a victim, or vicarious impressions 
received from acquaintances, the mass media, or other 
sources. Although it was not possible to answer this ques
tion fully, the available data indicate that for most people, 
attitudes about serious crimes and crime trends come 
largely from vicarious sources. This is especially the case 
with the crimes of violence which, although the focus of 
the public's concern, are relatively rare. 

Very few incIdents in which citizens have been victim
ized by crime were of such great significance in their lives 
as to be readily remembered for any length of time. This 
conclusion is one of the findings from the intensive meth
odological work undertaken for the Commission by the 
Bureau of Social Science Research in Washington, D.C., 
in preparation for surveys of the public regarding vic
timization.a This was first obser"ed in pretest interview
ing that showed extremely pronounced "recency effects" ; 
that is, the bulk of such incidents as respondents did report 
were incidents that had occurred within the very recent 
past-in the space of just the last few months. A very 
steep decline occurred when the number of cases of 
victimization were plotted by month of occurrence from 
the present into the past--even for as short a period as 1 
year. While the investigators were ultimately z.ble to 
achieve far gI'eater exhaustiveness of reporting through 
methods that facilitated recall and led their respondents to 
give more time and effort to the task of remembering, even 
these revised methods showed pronounced effects of 
foregetting. 

DAlbert J). Bidermao, Louise A. Johnson, Jennie :McIntyrc, and Adrianne W. 
Weir, "Report: on n Pilot Study in the District of Columbia on Victimization and 
Attitudes Toward Law Enforcement" (Field Survey IJ President's Commission on 
Law Enforcement nnd Administration of Justice, Washington, D.C.: U.S. Govern
ment Printing Office, 19(7). Hereinafter referred to as the BSSR study. 

This effect is even very evident in the dates victimized 
citizens gave for crimes mentioned in response to questions 
about the worst crime that had ever happened to them or 
to any member of their household. Taking the most re
mote of any incidents of victimization mentioned by each 
respondent, over half had occurred during the previous 
18-month period and 60 percent in the past 2 years. Only 
21 percent of all incidents described as "the worst ever" 
were said to have happened more than 5 years ago. 7 

The seriousness of most crimes reported by the citizens 
interviewed by BSSR also led to the inference that people 
generally do not readily remember minor incidents of 
victimization, though relatively trivial Cl i~ninal acts, such 
as vandalism and petty larcenies from automobiles and of 
bicycles, are undoubtedly much more prevalent than are 
more serious offenses.s 

These observations may help explain why the surveys 
of citizens conducted for the Commission found little 
statistical relationship between having been directly vic
timized by crime and attitudes toward most aspects of 
the crime problem. Undoubtedly, if there had been suf
ficient cases to relate reliably the personal experiences and 
attitudes of persons suffering victimization from the most 
serious crimes of rape, aggravated assault, robbery, etc., a 
direct relationship would have been found in such cases. 
However, for all victims as a group in contrast to non
victims, having been personally victimized did not in
fluence perceptions of whether crime was increasing or 
not, or the degree of a person's concern with the crime 
problem in most instances. The NORC national survey 
did show that victims tended to have somewhat more 
worry about burglary or robbery. This was true for both 
males and females as can be seen in table 2, though 
females, whether they had been victimized or not, were 
more concerned about their safety than males. However, 
other data from the NORC survey show that recent ex
perience of being a victim of crime did not seem to in
crease behavior designed to protect the home. Almost 
identical proportions, 57 percent of victims and 58 percent 
of nonvictims, took strong household security measures.o 

Table 2.-Con\~ern of Victime a"id Nonvictims 
About Bur~lary or Robbery 

(I n percentages) 
-------------.-------------------~-------~------

Worry about burglary or robbery 

Males: 
Wllrried _____ •• _ .• _ .• _ .•• _ ••.• _ • ____ .• _ •••..••.•• __ • 
Not worried .. _ ..• __ •• _ ..••• _'" • __ ._. __ • __ .• _ •. ____ _ 

Number of males._. _. __ • __ •. _ .•.•...• _. _._ .••.••. _ 

Females: 
Worried ____ ••. _. __ .• _ .•...•....•••.. _ .. __ .• __ ...••• 
Not worried •• ___ . __ •.•. __ .• _ •..•• _ .•.•• _ ••••. _._. __ _ 

Number of females ___ •.•.•••... "_"' __ '_" .•.•••• 

Victim 
-----

69 
31 

100 
(1,456) 

84 
16 

100 
(2,399) 

Nonvictim 
---

59 
41 

100 
(3,930) 

77 
23 

100 
(6,189) 

Source: NaRC survey. supra note 5, adapted from tables 48 and 50, pp. 77-79. 

7 Ill •• t p. 40. 
.. Id. at p. 33. 
n Philip H. Ennis, supra, source note table 1. 
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In its Washington study BSSR found similar results. 
An index of exposure to crime was developed based on 
having personally witnessed offenses or on whether one's 
self or one's friends had been victimized. Scores on this 
index, in general, were not associated with responses to 
a variety of questions on attitudes toward crime and 
toward law enforcement that respondents were asked. 
Nor did exposure to crime appear to determine the 
anxiety about crime manifested in the interviews. The 
one exception appeared in the case of the Negro male. 
Negro men showed a tendency to be influenced in their 
attitudes and behavior according to whether they had 
been victims of some type of crime or not.lO 

In addition, the BSSR study found that the average 
level of concern with crime in a predominantly Negro 
police precinct that had one of the highest rates of crime 
in the city, according to police data, was lower than it was 
in another Negro precinct that had a low rate, relative to 
the first.11 

All of these observations suggest that people's percep
tion of the incidence and nature of crime and even to some 
extent their concern about it may be formed in large part 
by what they read or hear about from others. This does 
not mean, of course, that what people learn to think and 
feel about the crime problem in this way is any less valid 
or important as grounds for launching renewed efforts at 
crime control and prevention, or that either ·the extent of 
the crime problem or people's fears about it should be 
minimized. It does indicate the need for a greater public 
responsibility to insure that people have a chance to learn 
facts about crime that are not only accurate and trust
worthy but also most relevant to the situations in which 
they live and work. I t also means, because of the appar
ent importance of vicarious impressions in forming public 
attitudes about crime, that we need many more intensive 
studies to determine what it is that most influences people's 
views and feelings about crime. 

A further indication of the importance of vicarious im
pressions in forming the public's perceptions of crime is 
that a majority of citizens almost everywhere think that 
the situation right where they live is not so bad. While 
the predominant opinion is that the crime situation is 
terrible and getting worse, most people tend to think of 
the situation as one that characterizes places other thz.n 
their own immediate neighborhood. In the nationwide 
NORC study for the Commission, 60 percent of those 
questioned compared their own neighborhood favorably 
to other parts of the community in which they lived with 
regard to the likelihood that their home would be broken 
into, while only 14 percent thought their area presented 
a greater hazard.l~ This is the case even in areas that 
are regarded as very crime-ridden by the police. In the 
BSSR survey of residents of areas in Washington, D.C., 
that have average to high crime rates, only one out of five 
of those interviewed thought his neighborhood was less 
safe than most in the city.13 Surveys conducted for the 
Commission by the Sl~ivey Research Center of the Uni
versity of Michigan concerning public attitudes about 
crime in four medium to high crime rate police precincts 
in Boston and Chicago found that 73 percent of the re-

111 DSSR study, supra Ol)lr G. at p. 127. 
II Id. at p. 125. 
l!J NOnC study, supra nole 5, table 47, p. 76. 
1:1 nSSR study, supra note 6, at p. 121. 
].I Albert J. Reiss, Jr., HStudies in Crime and Law ]~n!orccmcnt jn Major IVlctro· 

politan Areas" (Field Surveys III, President's Commission on Law Enforcement 
Ii 
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spondents thought their own neighborhoods were very 
safe or average compared to other neighborhoods in rela
tion to the chances of getting robbed, threatened, beaten 
up, or anything of that sort.H 

Almost half of the nationwide sample contacted by 
the NORC survey said there was no place in the city 
in which they lived (or suburb or county for those not 
living in cities) where they would feel unsafe. Two
thirds of the respondents say they feel safe walking alone 
when it is dark if they are in their own neighborhood. 
Responses to the question: "How likely is it that a person 
walking around here at night might be held up or 
attacked--very likely, somewhat likely, somewhat un
likely or very unlikely?" were very heavily weighted 
toward the "unlikely" direction. 

PERSONAL FEAR OF CRlME 

The core of public anxiety about the crime problem 
involves a concern for personal safety and to a somewhat 
lesser extent the fear that personal property wiII be taken. 
Perhaps the most intense concern about crime is the 
fear of being attacked by a stranger when out alone. 
According to the NORC survey, while two-thirds of the 
American public feel safe about walking alone at night 
in their own neighborhoods, the remaining one-third 
do not. In table 2, as noted above, women worry more 
than men about the risk of burglary or robbery. Accord
ing to an April 1965 Gallup survey, then percentage of 
people feeling unsafe at night on the street is higher in 
large cities than in smaller ones and higher in cities than 
in rural areas. 

Recently studies have been undertaken to develop 
an index of delinquency based on the seriousness of 
different offenses.'G They have shown that there is 
widespread public consensus on the relative seriousness 
of different types of crimes and these rankings furnish 
useful indicators of the types of crime that the public is 
most concerned about. Offenses involving physical as
saults against the person are the most feared crimes and 
the greatest concern is expressed about those in which 
a weapon is used. 

Fear of crime makes many people want to move their 
homes. In the four police precincts surveyed for the 
Commission in Boston and Chicago, 20 percent of the 
citizens wanted to move because of the crime in th<!ir 
neighborhoods, and as many as 30 percent wanted to 
move out of the highest crime rate district in Boston. lG 

Fear of crime shows variations by race and im.ome. 
In the survey in Washington, the Bureau of Social Sci
ence Research put together an index of anxiety about 
crime. It found that Negro women had the highest aver
age score, followed by Negro men, white women, and 
white men. Anxiety scores were lower at the higher 
income levels for both Negroes and whites,!' 

The NORC survey asked people whether there have 
been times recently when they wanted to go somewhere 
in town but stayed at home instead, because they thought 
it would be unsafe to go there. Sixteen percent of the 

and Administra.tion of Justice, Washington, D.C.: U.S. Government Printing or .. 
lice, 1967), vol. 1, sec. 2, p. 30. Hereinafter referred to as the Reiss studies. 

1:; Thorstcn Sellin aml Marvin E. Wotrgang, "The Measurement of Delinquency" 
(New York: John Wiley & Sons, Ino., 1961), table 69, p. 289. 

111 R('i~s stillht's, supra note 11, p. 31. 
1. nSSR study, Sllpr<l nole 6, p. 124. 
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respondents said that they had stayed home under these 
conditions. This type of reaction showed marked varia
tion with race; one out of every three Negro respondents 
had stayed home as contrasted with one in eight whites.18 

People also take special measures at home because of 
the fear of unw~mted intruders. The national survey 
showed that 82 percent of the respondents always kept 
their doors locked at night and 25 percent always kept 
their doors locked even in the daytime when the family 
members were at home. Twenty-eight percent kept 
watch-dogs and 37 percent said they kept firearms in the 
house for protection, among other reasons.19 

The special city surveys disclosed that a substantial 
number of people take other measures to protect them
selves from crime. In Boston and Chicago 28 percent 
had put new locks on their doors primarily, as one might 
expect, because they had been victimized or were worried 
about the high crime rate in the area. Another 10 per
cent had put locks or bars on their windows; this occurred 
primarily in the highest crime rate areas. Nine percent 
said they carried weapons, usually knives, when they went 
out, and this figure rose to 19 percent in the highest 
crime rate district in Boston.2o 

The close relationship between worry about crime and 
the taking of strong precautionary measures is further
demonstrated by the results from the national survey. 
Respondents were asked how much they worried about 
being victimized by robbery or burglary and their re
sponses wete related to their tendency to take strong 
household security measures. Persons worried about both 
burglary and robbery are most likely to take such pre
cautions, about 50 percent more likely than those who are 
worried about neither.21 

Perhaps the most revealing findings on the impact of 
fear of crime on people's lives were the changes people 
reported in their regular habits of life. In the high
crime districts surveyed in Boston and Chicago, for 
examp'le, five out of every eight respondents reported 
changes in their habits because of fear of crime, some as 
many as four or five major changes. Forty-three percent 
reported they stayed off the street~ at night altogether. 
Another 21 percent said they always used cars or taxis at 
night. Thirty-five percent said they would not talk to 
strangers any more.22 

CONCLUSIONS ABOUT THE PUBLIC'S FEAR OF CRIME 

The Task Force cannot say that the public's fear of 
crime is exaggerated. It is not prepared to tell the people 
how fearful they should be; that is something each person 
must. decide for himself. People's fears must be respected; 
certamly they cannot be legislated. Some people are 
willing to run risks that terrify others. However it is 
possible to draw some general conclusions from th: find
ings of the surveys. 

The first is that the public fears the most the crimes 
that occur the least-crimes of violence. People are much 
more tolerant of crimes against property, which constitute 

" NORC .tutiy, Bupra note 5, table 44, p. 74. 
lD Philip H. Ennis, supra. source Dole to table 1. 
;10 Reiss studies, supra note 14, pp. ]03-106. 
• 1 NORC study, slIpra nole 5, lable 48, p. 77. 
~ Rei~s studies. supra note 14~ p. 103. 
..':\.DonnlU J. mack nnel AlLert 1. Reiss, Jr., HProblcJns and Practices Cor Pro

l~ctJon Again~t Crime Among Businesses anti Organizations" (Ann Arbor: Univer
sity oj ~UcllIgnn. DepaTtment of Sociology. 1966) A report to the President's 
CommJs~lon on Law Enforcement and Administration of Justice (mimeo) 

~, HITCR, 1965," p. 3. ' . 

most of the crimes that are committed against persons or 
households or businesses. Actually, the average citizen 
probably suffers the greatest economic loss from crimes 
against business establishments and public institutions, 
which pass their losses on to him in the form of increased 
prices and ta.'{es. Nevertheless, most shoplifters never get 
to court; they are released by the store managers with 
warnings. Most employees caught stealing are either 
warned or discharged, according to the reports of busi
nesses and organizations in the Task Force's survey in 
three cities.23 

Second, the fear of crimes of violence is not a simple 
fear of injury or death or even of all crimes of violence, 
but, at bottom, a fear of strangers. The personal injury 
that Americans risk daily from sources other than crime 
~re enormously greater. The annual rate of all Index 
offenses involving either violence or the threat of violence 
is 1.8 per 1,000 Americans.21 This is minute relative to 
the total accidental injuries calling for medical attention 
or restricted activity of 1 day or more, as reported by the 
Public Health Service.26 A recent study of emergency 
medical care found the quality, numbers, and distribution 
of ambulances and other emergency services severely de
ficient, and estimated that as many as 20,000 Americans 
die unnecessarily each year as a result of improper emer
gency care.2G The means necessary for correcting this 
situation are very clear and would probably yield greater 
immediate return in reducing death than would expendi
tures for reducing the incidence of crimes of violence. 
But a. different personal significance is attached to deaths 
due to the willful acts of felons as compared to the in
competence or poor equipment of emergency medical 
personnel. 

Furthermore, as noted in chapter 2, most murders and 
assaults are committed by persons known to the victim, 
by relatives, friends, or acquaintances. Indeed on a 
straight statistical basis, the closer the relationship the 
greater the hazard. In one sense the greatest threat to 
anyone is himself, since suicides are more than twice as 
common as homicides. 

Third, this fear of strangers has greatly impoverished 
the lives of many Americans, especially those who live in 
high-crime neighborhoods in large cities. People stay 
behind the locked doors of their homes rather than risk 
walking in the streets at night. Poor people spend money 
on taxis because they are afraid to walk or use public 
transportation. Sociable people are afraid to talk to those 
they do not know. In short, society is to an increasing 
ex cent suffering from what economists call "opportunity 
costs" as the result of fear of crime. For example, ad
ministrators and officials interviewed for the Commission 
by the University of Michigan survey team, report that 
library use is decreasing because borrowers are afraid to 
come out at night. School officials told of parents not 
daring to attend PTA meetings in the evening, and park 
administrators pointed to unused recreation facilitiesP 
When many persons stay home, they are not availing 
themselves of the opportunities for pleasure and cultural 
enrichment offered in their communities, and they are 

!3.1 National Safety Council, "Accident Facts" (Chicago: National Safety Council, 
1966). p. 2. 

M Data ()bl!&inl'U hy interview from American College of Surgeons, Washington • 
D.C .. 1966. 

!!1 Stephen Cutler and Albert J. Reiss, Jr., HCrimcs Against Public and Quusi • 
Public Organizations ill Doston, Chicago and Washington I D.C." (Ann Arbor: 
University of Micllignn, Deportment rI Sociology, 1966). A report to the Prcsi .. 
df'nlts Commission on Law Enrorcement and Administration of Justice (mimeo). 



not visiting their friends as frequently as they might. 
The general level of social interaction in the society is 
reduced. 

When fear of crime becomes fear of the stranger, the 
social order is further damaged. As the level of sociabil
ity and mutual trust is reduced, streets and public places 
can indeed become more dangerous. Not only will there 
be fewer people abroad but those who are abroad will 
manifest a fear of and a lack of concern for each other. 
The reported incidents of bystanders indifferent to cries 
for help are the logical consequence of a reduced sociabil
ity, mutual distrust and withdrawal. 

However, the most dangerous aspect of a fear of 
strangers is its implication that the moral and social order 
of society are of doubtful trustworthiness and stability. 
Everyone is dependent on this order to instill in all mem
bers of society a respect for the persons and possessions 
of others. When it appears that there are more and more 
people who do not have tllis respect, the security that 
comes from living in an orderly and trustworthy society 
is undermined. The tendency of many people to think 
of crime in terms of increasing moral deterioration is an 
indication that they are losing their faith in their society. 
And so the costs of the fear of crime to the social order 
may ultimately be even greater than its psychological or 
economic costs to individuals. 

Fourth, the fear of crime may not be as strongly influ
enced by the actual incidence of crime as it is by other 
experiences with the crime problem generaily. :For ex
ample, the mass media and overly zealous or oppor
tunistic crime fighters may playa role in raising fears of 
crime by associating the idea of "crime" with a few 
sensational and terrifying criminal acts.28 Past research 
on the mass media's connection with crime has concen
trated primarily on depictions and accounts of violence in 
the mass media as possible causes of delinquency and 
crime. Little attention has thus far been given to what 
may be a far more direct and costly effect-the creation 
of distorted perceptions of the risk of crime and exag
gerated fears of victimization. 

The greatest danger of an exaggerated fear of crime 
may well reside in the tendency to usc the violent crime 
as a stereotype for crimes in general. For example, there 
may be a significant interplay between violence, the mass 
media, and the reporting'of general crime figures. Public
ity about total crime figures without distinguishing be
tween the trends for property crime and those for crimes 
against persons may create mistaken ideas about what is 
actually happening. If burglaries and larcenies increase 
sharply while violent crimes decrease or remain stable) the 
total figures will follow the property crime figures, since 
crimes against property are more than four-fifths of the 
total. Yet under these conditions people may interpret the 
increases in terms of the dominant stereotype of crimes of 
violence, thus needlessly increasing their fears. They may 
not only restrict their activities out of an exaggerated fear 
of violence but may fail to protect themselves against the 
more probable crimes. The fact is that most people expe
rience crime vicariously through the daily press, periodi
cals, novels, radio and television, and often the reported 

:"'''i It is also possible at the same time that overexposure of the public to accounts 
of violent crime crentes a dullness and indifference to the crime problem that only 
news of the most violent crimes caD penetrate. For a discussion of this possible 
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experiences of other persons. Their fear of crime may be 
more directly related to the quality and the amount of this 
vicarious experience than it is to the actual risks of 
victimization. 

The Task Force believes that there is a clear public 
responsibility to keep citizens fully informed of the facts 
about crime so that they will have facts to go on when 
they decide what the risks are and what kinds and 
amounts of precautionary measures they should take. 
Furthermore, without an accurate understanding of the 
iacts, they cannot judge whether the interference with 
individual liberties which strong crime control mcasures 
may involve is a price worth paying. The public obliga
tion to citizens is to provide this information regularly 
and accurately. And if practices £::>r disseminating in
fomlation give wrong impressions, .·esources should be 
committed to developing more accurate methods. 

ATTITUDES TOWARD CAUSES AND CURES 

Attitude surveys involving questions on the causes of 
crime and measures for remedying the situation yield 
results reflecting differences in fundamental beliefs re
garding man and society. Some regard punitive and 
repressive measures as the best means for coping with the 
problem while others prefer measures of social uplift. 
Some see inherent and immutable differences between 
the character of those who commit crimes, on the one 
hand, and the ordinary ciLizen on the other. Others see 
criminal tendencies as modifiable by instruction or 
changes in environmental circumstances. Some view 
many current social changes as leading toward a pro
gressively more law-abiding citizenry; others see in them 
the undermining of moral beliefs and contraints which 
keep men law-a:biding. 

While there undoubtedly are some persons whose views 
fit neatly into this liberal versus conservative polarity this 
is by no means universally so. The lack of a rigid polarity 
is evidenced by conflicting poll and survey results, espe
cially between notions of causes and cures, and between 
ideas of appropriate actions in general or in concrete cases. 

A Gallup poll in August 1965 asked people what they 
thought was responsible for the increase in crime in this 
country. The major share of the reasons people men
tioned were things having directly to do with the social or 
moral character of the population, rather than changes 
in objective circumstances or in law enforcement. Gallup 
classified more than half of all the answers given under the 
category "Family, poor parental guidance." About 6 per
cent of the answers gave breakdown in moral standards as 
the reason for increased crime. A variety of other di
rectly moral causes were given in addition, such as: people 
expect too much, people want something for nothing, and 
communism. Relatively few (12 percent) of the rc
sponses were in terms of objective conditions such as 
unemployment, poverty, the automobile, or the popula
tion explosion. Inadequate laws and the leniency of the 
courts were mentioned by 7 percent and not enough police 
protection by only 3 percent. 

effect nnd a review of studies of crime:: and the mass medin see Edwin H Suther· 
land and Donald R. Cressey, uPrinciples of Criminology" (7th eel., New York: 
J, D. Lil'pinrolt Co .. 1966). Pl'. 257-265. 
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The responses to a query by Harris the same year were 
classified differently but a similar pattern emerges. Dis
turbed and restless teenagers was mentioned by more per
sons than any other cause and poor police departments by 
very few. 

Harris later asked specifically why people become crim
inal rather than the reasons for an increase in crime. 
Most respondents attributed criminality to environmental 
and developmental factors rather than inborn charac
teristic~, emphasizing such factors as poor training and 
companions, sometimes simply bad environment. 

Table 2.-Why People Become Criminals 
Total public, 

~~h:~~;~~~~:~~:m~~~~~:j~~~~~~~:::::~:j~~::~~~~j~jj~~~~~~~:~~[rli 
Broken homes______ ___ ________ __ ________ ______ __ _ _____ __ ____ _________ ______ 13 

¥~~e~u~~s~~noe~e~ riiu nee::=:::: ::: ::=::: :::::::::::::::::::::: ==:::::: =:::: n 
Not enough money In home__________________________________________________ 10 

t~~y~~s:_o.':~:::::::::::::::::::::::::::::::: ::::::: ::: :=:= ::::::::::: :::::: 1 g For klcks_ _ _ __ _____________________________________________________ ________ 8 

~~ l~~~~~~::::::: :::::::: :=:=== =:::: ::::::::::: :::::::::::::: :::::::::: :::: ~ 
~~!n:~~~;h~p~;~~:-:~iis~~:::::::::::::::::::::::::::::::::::::::::::::::::::: i 
Moral breakdown of soclety__________________________________________________ 3 

~:I'~~:~fc~Orl~~: =::: :=:::::: ::::= _ ::::::::::: ::::::::::::::::::::::: ::::::: ~ 
NOTE: Percentages add to more than 100 because people voluntee;ed more than 1 cause. 
Source: Harris poll, conducted in 1965 and reported in 1966. 

Although a majority of p~rsons queried tended to think 
of inadequate moral training rather than inherent weak
nesses when asked about the cause of crime, their response 
concerning the best way to cope with the problem tended 
to depend upon how the issue was phrased. For example, 
the BSSR survey in Washington asked citizens what they 
thought was the most important thing that could be done 
to cut down crime in the city.211 Their responses were 
classified as to whether a repressiv,- measure, a measure 
of social amelioration, or one of moral inculcation was 
being advocated. (Repressive measures included such 
things as more police, police dogs, stiffer sentences, cracl{
ing down on teenagers. Social amelioration included 
advocacy of such things as more jobs, recreation and youth 
programs, better housing, and improved police-commun
ity relations. Moral measures were better child training, 
religious training and revival, community leadership, and, 
most simply, teach discipline.) Sixty percent of the re
spondents recommended repressive measures, as compared 
with 40 percent who suggested social and amelioration or 
moral inculcation. 

Further, evidence of this tendency to think of repressive 
measures as the way to deal with some aspects of the crime 
problems is contained in the answers to the question. "In 
general, do you think the courts in this area deal too 
harshly or not harshly enough with criminals?" asked in a 
1965 Gallup survey. The majority of responses was not 
harshly enough; only 2 percent said too harshly. The 

BSSR study in Washington avoided the use of the word 
criminal by asking whether the sentences given by courts 
in Washington were generally too lenient or too harsh. 
Again, most respondents, inclu,ding Negroes, thought the 
courts too lenient. 30 

However, when survey items pose alternatives rather 
than general open ended questions, they have yielded 
somewhat different results. The NORC national study 
asked people whether the main concern of the police 
should be with preventing crimes from happening or 
with catching criminals. All but 6 percent of those asked 
felt they could make a choice between these two 
emphases-61 percent chose preventing crimes and 31 
percent catching criminals.31 

Another question by the Harris poll in 1966 posed these 
alternatives: 

"Leading authorities on crime feel there are two 
ways to reduce crime. One way is to head off crime 
by working with young people to show them that 
nothing can be gained through a life of crime. An
other way is to strengthen our law enforcement 
agencies to make it hard for criminals to get away 
with crime. While both ways might be desirable, if 
you had to choose, which one would you favor: 
trying to stop criminals before they begin or strength
ening the police force to crack down on crime?" 

More than three-fourths of u:spondents chose "work 
with young people," only 16 percent "strengthen police." 
There were 8 percent who were not sure which wa~ 
preferable. 

A nonpunitive approach was also evident in a third 
question in the same survey which asked people to choose 
between corrective and punitive goals for prisons. 
Again, over three-fourths of the respondents choose cor
rection as the alternative, only 11 percent punishment. 
Apparently, when the alternatives are put sharply enough, 
especially in dealing with the misbehavior of young 
people, the general preference of the public for preventive 
or rehabilitative rather than repressive measures emerges. 

The tendency to be nonpunitive and repressive when 
considering the handling of youthful offenders is strikingly 
illustrated by the results of a 1963 Gallup survey. A 
sample was drawn from 171 communities across the Na
tion to sit in judgment on a hypothetical case. The re
spondents were asked how they would deal with a 17-year
old high school student from their own community who 
was caught stealing an automobile. Thev were told he 
had no previous record. Fewer than 10 percent recom
mended confinement of any sort: the larn'est number said 
they would give him another chance (t,;11e 3) . 

Table 3.-How Public Would Deal With Youth 
Caught Stealing a Car (Rank Order of Answers) 
1. Give him another chance, be lenient. 
2. Put him on prObation!' give him a suspended sentence. 
3. Put him under care 0 psychiatrist or social worker. 
4. Put him In an institution: lal~ reformatory, etc. 
5. Release him In the custodl' or his p.,.llis. 
6. Punish his parents; fine them. 

Source: Gallup polls, 1963. 
------------------------------.------------ --------~---------------

"" BSSR study, supra note 6, p. 134. 
00 Id. at p. 135. 

3] NORC study, 8tJpra note 5, p. 59. 



These survey results indicate the existence of public 
attitudes endorsing current trends in the criminal justice 
field that would increase the effectiveness of law enforce
ment and at the same time greatly expand preventive 
and rehabilitative efforts, particularly with young people. 
Though at first glance public attitudes toward the causes 
and cures for crime might appear contradictory, a more 
careful analysis suggests that the public assumes different 
attitudes toward different aspects of the crime problem. 
This provides potential support for many difl'erent types 
of action program~ ranging all the way from increased 
police powers and more severe penalties for crime to the 
benign types of treatment and prevention programs. 

CITIZEN INVOLVEMENT IN CRIME PREVENTION 

Public concern about crime can be a powerful force 
for action. However, making it one will not be easy. 
The Washington survey asked people whether they had 
ever "gotten together with other people around here or 
has any group or organization you belong to met and 
discussed the problem of crime or taken some sort of 
action to combat crime?" 32 Only 12 percent answered 
affirmatively, although the question was quite broad 
and included any kind of group meeting or discussion. 
Neither did most persons believe that they as individuals 
could do anything about the crime in their own neigh
borhoods. Just over 17 percent thought that they could 
do something about the situation. 

The question of what could be done to reduce crime 
was put to administrators and officials of public and quasi
public organizations in three cities.33 These officials sug
gested ameliorative measures, such as greater equality of 
opportunity, rehabilitative, recreational and youth pro
grams more frequently than did the sample of the general 
population. These citizens in positions of responsibility 
also relied to a great extent on the police; almost as many 
suggested improved and augmented police forces as sug
gested the social measures. There was, however, much 
greater emphasis on improvement in the moral fiber and 
discipline of the population than was true of the sample 
of the general population. Administrators of parks, li
braries, utility companies, housing projects frequently 
stressed greater respect for property, for persons, or for 
the police; they believed that education could inculcate 
these values in the population. As these officials were 
responsible for organizations which suffered considerable 
loss through vandalism, it seemed reasonable to them 
that greater respect for property would solve much of 
the crime problem. School officials proposed more al
ternative activities for youth while park and traffic offi
cials emphasized more police activity and better police
community relations, reflecting their own perceived need 
for more patrolling. 

These administrators and officials who were inter
viewed also acknowledged a number of ways in which 
they might help to reduce crime. Some suggested that 
they might cooperate with the police in ways calculated 

32 BSSR study, supra nOle 6, unpublished supplement. 
33 Stephen Cutler and Albert J. Reb., .upra note 27. 
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to make law enforcement easier. Others thought that 
they might cooperate in neighborhood and community 
programs, particularly by donating money for youth ac
tivities. The largest number of suggestions, however, 
involved what might be termed extension of the organiza
tions' services. Electric companies considered more and 
brighter street lights, park officials more parks and rec
reational programs, and school principals more youth 
programs and adult ,education. Another category of 
responses by officials concerned participation in activities 
directed toward community goals. They thought that 
integr2 non of work crews and the support of community 
relations programs might be helpful. Interestingly, some 
of these suggestions were not offered until the officials 
were specifically asked what their organizations might do. 
Park officials, for example, did not suggest recreational 
and other alternative activities as a means of reducing 
crime until asked what park departments might do. 
Nonetheless, these adminis.trators and officials did see the 
potential of their own org~tnizations as useful in reducing 
crime, creating the possibility that they might do some
thing other than rely on the police. They also take a 
broader view of crime prevention than does the general 
public. Understandably, they might as citizens and or
ganizations feel more competent to participate effectively 
in these broader programs while other segments of the 
public are more likely to believe that control and preven
tion is not within their province. 

AMBIVALENCE REGARDING POLICE PRACTICES 

AND LAW ENFORCEMENT 

The public surveys show that there is a considerable 
willingness to permit practices the polire and lawenforce
ment agencies consider important-but not an unqualified 
willingness. The complexity of the feelings about the 
relative rights of the police and the accused person is 
apparent in the responses of persons questioned by the 
BSSR in Washington and also in the results of the national 
stu:'~~" 

As one might expect, a substantial majority of the 
respondents in Washington, 73 percent, agreed that the 
police ought to have leeway to act tough when they have 
to.3~ In addition, more than half·-56 percent-agreed 
that there should be more use of police dogs, while less 
than one-third (31 percent) disagreed. However, the 
person who takes a strong position on one question may 
refuse to do so on another. Further, there is little con
sistency between a general respect and sympathy for 
police and willingness to enlarge police powers. Table 4 
shows that there is some tendency for those with high 
police support scores to be willing to give the police 
greater power, but that there are also many who regard 
the police favorably who would restrict their power. The 
public's attitudes seem to be more responsive to particular 
issues than to anything which might be called a gen
eralized high or low attitude toward supporting the police. 

:11 Bssn, supra note 6t p. 146. 
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Table 4,-Attitudes Toward Supporting Police 
and Approval of Certain Police Practices 

[Figures in parentheses=percentagesl 

"The police should have leeway to act tough \.:.,vh..:,e.::,n .::.th:.::;eY:...,h:.:.:a.::.ve:...t:::,o.:... .. __ -:-___ _ 

Low Police Support Sc~re I............................ 136 
High Police Support Score ............................ 237 

Total .... •• .... • .. • .. • .. • .......... • .. •••• .. ··1373 
"There should be more use of police dogs," 

Agree Disagree 

(36.5) 59 (53.6) 
(63. 5)1~_51 __ (_46_. 4_) 

(lo0.0)i 110 (100.0) 

I 
Agree I Disagree 

Low Police Support Scorn............................. 10Q (35.1) 86 (53.4) 
High Police Support score ............................ /180 (64.9) 75 (46.6) 

TotaL ....................................... 285 (100.0)1 161 (100.0) 

I A police support score was assigned each respondent depending on whether he gave 
a positive or negati'le response to six statements about the police. . 

Source: BSSR study, supra note 6, p.148. 

A similar ambivalence was observed in the results of the 
national survey conducted for the Commission.35 There 
were four questions concerned with the power of the 
police. Forty-five percent favored civilian review boards 
(35 percent opposed them, 20 percent had no opinion or 
were indifferent); 52 percent believed that the police 
should have more power; 42 percent that police should 
risk arresting an innocent person rather than risk missing 
a criminal; and 65 percent favored the ruling that police 
may not question a suspect without his lawyer being pres
ent or the suspect's consent to be questioned without coun
sel. These percentages indicate that individuals vary con
siderably from one issue to the next as to the desir
ability of enlarging or restricting police powers. 

To test this motion, the answers of each respondent 
were combined to form a scale of restrictiveness or per
missiveness regarding law enforcement policy (table 5). 
Those consistently in favor of expanding police powers 
would score 0 and those most restrictive of police power 
would score 8. The distribution of scores in table 6 illus
trates the variations in attitudes about different law 
enforcement polici(>s or issues. Only 11 percent of the 
respondents show extreme scores advocating expansion 
of police power and 15 percent show extreme restrictive 
scores. Many give restrictive answers to some questions 
and permissive answers to others. 

The public surveys also show that most people believe 
that the police do not discriminate in the way they treat 
members of different groups. About half of the Negro 
and 20 percent of the white citizens interviewed in Wash
ington thought that Negroes get no worse treatment than 
other people. Among the comments of those respondents 
who do believe the police discriminate were that the 
police pick on Negroes more, they are rude to Negroes, use 
brutality and physical force, 01' else ignore Negroes more 
than other people. Half of the Washington resl)oncients 
believed that people who have money for lawYers don't 

have to worry about police.36 Somewhat fewer but none
theless almost half of the respondents in Boston and Chi
cago said that the way police treat you depends on who 
you are.3; In these cities, 35 percent saw rich and re
spectable persons as being favored by the police while 38 
percent said that being a Negro makes a difference.ss In 
the predominantly Negro districts in each of these cities, 
more persons thought that Negroes receive less than equit
able treatment while in the predominantly white areas 
more persons spoke of favorable treat.rnent of rich 
persons.30 

The single most outstanding finding of the survey in 
Washington, however, was not the differences between 
groups but rather the generally high regard for the police 
among all groups, including- Negro men. Although the 
BSSR survey found that more than half of the Negro men 
believed that many policemen enjoy giving people a hard 
time, 79 percent said that the police deserve more thanks 
than they get. And 74 percent thought that there are 
just a few policemen who are responsible for the bad 
publicity that the police force sometimes gets.40 It is not 
so surprising to find this potential for good will toward the 
police when it is remembered that Negroes expressed the 
most worry about being the victims of crime and a general 
reliance on the police to prevent and control crime. This 
was the case even among Negro men who are not well 
educated and who live in the poorer areas of the city with 
relatively high rates of crime. 

In general, the surveys found public concern for safe
guarding individual rights. Only 38 percent of the re
spondents agreed that too much attention is paid to the 
rights of persons who get in trouble with the police, when 
that question was asked in Washington, Boston and Chi
cago:J], The questions which comprised the Ia~ enforce-

Table 5.-Attitudes Toward Law Enforcement 
Policies 

Recently sOlre cities have added civilian review boards to their police departments Some 
people 5&)1 such board. offer the public nep.ded protection against the police, and'others 
say these boards are unnecessary and would Interfere with good police work and morale 
I n general, would you be In favor of civilian review boards or opposed to them? • 
Score value Percent 

~ ~~~~~~~~~~~~: ~~ ~~~ ~ ~~ ~~~~ ~~ ~~ ~ ~~ ~~: ~~~~~~~: ~~ ~: ~~~~~~ ~~ ~ ~ ~~~~ ~~ ~ (14, Jt 
Do you favor gIVing the police more power to question people, do you think they have 
enough power already, or would you like to see some of their power to question people 
curtailed? 
Score value. Percent 

o Police should h~ve more power..................................... 52 
1 Have enough power already........................................ 43 
2 Should curtail power................... ••••• ••••••••••••••••••••. • 5 

N ••••••••••.•.•••.••..••.•••••••..••..••.••••••••••••.•••••••••. (13,190) 
The police sometimes have a hard time deciding If there Is enough evidence to arrest a 
suspect. In general, do you think It is beUer for tbem to risk arresting an Innocent person 
ratr.er than leUing the criminal get away, or Is it beUer for them to be really sure they are 
ge,ti~g the right person before they make an arrest? 
Score value Percent 

o Risk arresting Innocenl............................................ 42 

2 ~:.r::~I:.~~~:::::::::::: :::::::::::::::::::::::::::::: :::::::: ::: (13, 4~~) 
The Supr~me Court has recently ruled that in criminal cases the police may not question a 
suspect Without his lawyer being present, unless the suspect agrees to be questioned without 
a lawyer. Are you In favor of this Supreme Court decision or opposed to it? 
Score value Percent 

5 ~n~~~~~~.:::::::::::::::::::::::::::::: :::::::::::::::::: ::::::::: (12,9i!) 
Source: Adapted from NORC study, supra note 5, pp. 64-65. 

-~-----

:tJ NORC study, supra nolo 5, pp. 64-72. 
3C BSSR study, supra note 6, p. 144~ 
31 Reiss studies, supra note 14, p. 42. 
os rd. at pp. 43-11. 

"" Id •• t pp. 42-47. 
,10 BSSR study, supra nole 6. p. 137. 
H nSSR study, supra note 6, p. 149, and Reiss stu,JiCg. supra note 14, p. 82. 



Table 6.-Percent Distribution, Police Policy Index 

Most In favor of increasing police powers (Index value): 
0 ____ ••••••••••••• _._ •••••• __ ••••••••••.• _ •• _ •• __ . __ ••.•• _ ••• _..... 7.5 
L __ •••• __ ._ .•• __ •••• _ •• _ •• __ ._ ••• _. "_"' __ ._ ••• _ •• _ •••• _ ••••• _._. 3.6 
2 _____ • ___ •••• _ ••••• _. __ •• __ ••• __ ••••• _._ •••••••••• ____ ._. _ •• ____ ._ 16.4 
3. ____ ._ . __ ._. _ .••..• _._ •••• _ .. __ ._ .• __ .• __ ._ ••..•• __ ._. _._., _.____ 10.7 
4 ___ ._ •• __ •• __ •••••••• _ •••• _ ••••••••••• _ ••••••• _ ••.••. _ ••• __ ••••••• 16.9 
5. ___ ••. _. __ ._. __ .•••• __ ._ ••• _._._. '_' __ ' __ ' __ '_'_" • ___ ._ •• __ • _. _. 17. I 
6 ______ ••• _._ •••••• __ •••• ___ ••••• _____ •• ______ •• ________ ••••• ____ ._ 12. 5 
7 __ • _____ ••• _ ••••••• __ • __ • ____ • _________ • __ ._. ________ ._ ••• _ •• _. __ • 13. I 
8. ___ ...•. ___ ... ___ ._ .• __________________ •.• _._ •• ______ • __ . _____ .. _ 2.2 

Most In favor of restricting police power: Total._ ••• _. _ •• ___ • __ • ______ •• ________ • ___ • __ •• ____ • __ ~ ____ ._._ •• _ 100. 0 
N. __ • ____ •• _. ___ • _______ . __ • __ •• ____ • __ •• _. _"_" ___ ••••• _ ••• __ ._ (11,742) 

ment policy scale in the national survey also were con
cerned with various aspects of the relative rights of the 
accused and the police.42 When asked several questions 
in which various extensions of police powers were posited 
against protections of individual rights, in only one case 
did a majority favor the enlargement of police power.43 

Balely more than half, 52 percent, thought that police 
should have more power to question people. A pro
nounced concern with the rights of citizens is particu
larly apparent when the rights issue is very explicit. 
It alsQ is apparent that most persons do not perceive this 
concern with rights of citizens as being derogatory toward 
the police. Of those persons questioned in Washington 
who took a prorights position, more than half indicated 
strong respect and sympathy for the police:J4 

Negroes were somewhat more likely to take the rights 
position than white respondents but the differences were 
not great. The survey in Washington found that 49 per
cent of the Negroes and 46 percent of the white respond
ents did not think that too much attention was being paid 
to the rights of people who get into trouble with the 
police.45 The same question was asked in Boston and 
Chicago; in both cities there were more prorights replies 
in the districts which were predominantly Negro than in 
those which were predominantly white. In Boston the 
proportions of prorights replies were 46 percent in the 
predominantly Negro district and 20 percent in the pre
dominantly white area.,16 In Chicago it was 40 and 33 
percent in predominantly Negro and white areas respec
tively:H The differences between the mean scores on the 
police policy index also reflected more concern with the 
rights of citizens on the part of nonwhite than white per
sons in the national sample.48 

Another form of concern with the rights of citizens 
in recent years has been the question of allowing political 
and civil rights demonstrations. People who were ques
tioned in the national study were asked whether such 
demonstrations should be allowed no matter what, should 
be allowed only if thc demonstrators remain peaceful, 
or should not be allowed at all. 40 A majority of both 
whites and nonwhites would allow the demonstrations, 
most with the proviso that they remain peaceful. 
Among white persons there was a relationship between 
income and tolerance toward demonstrations. Those 
persons with higher incomes would more frequently allow 
demonstrations if they were peaceful and less frequently 
prohibit aU demonstrations. Nonwhites tended to be 

·J2 For {! destription of the police policy index, see NORC study. supra note 5, 
pp. 64-65_ 

43 NORC study, supra note 5, p. 64. 
... BSSR .Indy, supra note 6, p. 150. 
. .., Id. at p. }.l9. 
"'0 Reiss studies, supra note 14, p. 82. 
<7 Ibid. 
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more permISSIve regarding demonstrations regardless of 
income level. rhe upper income nonwhites, however, 
more often qualified their tolerance by requiring that 
demonstrations be peaceful. The tolerance of demon
strations as an indication of concern for rights was far 
from synonymous with a desire to restrict police powers 
as they related to the rights of citizens, however. More 
than 50 percent of the white respondents who would 
allow demonstrations would also enlarge police powers. 
(More of the nonwhites would restrict police powers.) 

The national survey also found a strong preponderance 
of favorable opinion toward the Supreme Court's decision 
regarding right of counse1.50 Almost three-quarters of 
the persons questioned approved the decision that the 
State must provide a lawyer to suspects who want one 
but cannot afford to pay the lawyer's fee. Not only 
does a strong majority approve the decision but no income, 
sex, or racial group opposes it. 

NONREPORTING OF CRIMES TO THE POLICE 

Americans believe that the crime problem is a matter 
for police rather than citizen action. They neverthe
less frequently fail to take the one essential action that 
they as citizens must take if the police are to intervene 
in any particular criminal instance. Fewer than half of 
the incidents of victimization uncovered by NORC in 
the national survey conducted for the Commission had 
been reported while the residents of Washington had 
notified the police of only 65 percent of the incidents 
they disclosed to BSSR interviewers.51 NORC found 
considerable variation by type of crime. G2 Generally the 
more serious the crime the more likely the police were 
called. A higher percentage of grand than petty lar
cenies and of aggravated than simple assaults were re
ported, for example. Except for the more serious crimes 
against the person, however, crimes which were com
pleted were reported no more frequently than the at~ 
tempted crimes. It is apparent that the simple desire 
to recover losses or damages is not the only factor in a 
victim's decision for or against police notification. This 
study did not find that any racial or income group was 
any more likely than another to report or decline to 
report crimes. 53 

The victim's or witness' reluctance to get involved was 
one of the most frequently cited reasons for nonreport
ing.54 Sometimes he did not want to take the time to 
call the police and p',esent evidence, perhaps spending 
time in court and away from his work. Some persons 
who said they had witnessed incidentb which might have 
been crimes did not feel it was their responsibility to 
intervene, that it was not their business to call the police 
or take any other action. A few persons expressed this 
sentiment by stating to the interviewers, "I am not my 
brother's keeper." 

Others said they did not think the victim would want 
the police to be notified or they indicated a concern for 
the offender. Victims, too: were sometimes reluctant to 
cause trouble for the offender. In half the cases of 

.8 NORC study. 8upra note 5, p. 68. 
'.Id. at table 36, p. 63. 
'" Id. at table 40, p. 70 • 
61 NORC study, supra note 5, p. 42, and nSSR study, supra note 6, p. 40 . 
Co2 See table 5 in chapter 2. 
Il3 NORC study, supra note 5, table 27, p. 46. 
•• Id, at table 2.\, p. 44. 
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family crimes or sex offenses (other than forcible rape) 
reported to NORC interviewers the police were not no
tified and the reason most frequently given was that it 
was a private rather than a police matter.55 Similarly for 
all classes of offenses except serious crimes against the 
person, the police were less likely to be called if the 
offender were personally known tQ the victim than if he 
were a stranger. 

The fear of reprisal 01' other unfortunate consequences 
sometimes deterred victims or witnesses from notifying 
the police of an incident. Some feared personal harm 
might come from the offender or his friends. Some 
feared that they themselves would become the subject 
of police inquiry or action. In the case of property 
offenses the fear of increased insurance rates or even of 
cancellation of insurance was more likely to be the reason. 
Businessmen often refrained from reporting burglaties, 
believing that it was less expensive to absorb some of these 
losses than to pay more for their insurance.56 

The most frequently cited reason for not reporting an 
incident to the police is the belief in police ineffectiveness; 
55 percent of the reasons given for nonreporting by re
spondent in the national study fell in this category. This 
does not necessary constitute evidence of a pervasive 
cynicism regarding police. The victim may instead have 
simply accepted that the damage had been done, there 
were no clues and the police could not be expected to 
apprehend the offender or undo ti.e damage. For !:x
ample, in malicious mischief where it is unlikely the 
offender will be caught, police ineffectiveness is the pre
ponderant reason for nonreporting. 

For similar reasons, businessmen interviewed by the 
University of Michigan survey team said that they rarely 
called the police to handle cases of employee dishonesty. 51 
In 46 percent of the cases where the police were not 
called, the reason given questions the capability of the 
police to do anything in the situation . .5S They do not 
question that the police will respond to their call but 
doubt whether the police would or could accept the kind 
of evidence they have, or they do not feel that the courts 
would accept the evidence even if the police formally 
made an arrest. These businessmen also frequently re
sponded in terms of not wanting to get involved and 
preferring to handle the matter themselves. Dismissal 
of the employee apparently requires less time and effort 
than referral of the matter to the poiite. Their feeling 
that it was not worthwhile to call the police then did 
not always indicate a negative evaluation uf the police. 
Ironically, many of these same businessmen who do not 
report instances of employee dishonesty use police records 
as a screening device for selecting potential employees.53 

Another factor which may be operating here is the 
relationship between the employer and employee. The 
employer has in a sense taken some responsibility for the 
relationship by epgaging the employee; what happens 
then is seen as a matter between himself and the person 
he has hired. Similarly, when a businessman agrees to 
cash a customer's check he infrequently calls the police 
when the check is returned for insufficient funds or other 
reasons. Only 19 percen"t of the owners and managers 

.. Id. at table 26. p. 46. 

.. Donald J. Black and Albert J. Rei •• , supra note 2·1. 
G7 Ibid. 
os Ihid. 

said they called the police when they are given a bad check 
and another 8 percent said they would do so if they 
could not collect.GO By far the most frequent response 
is to request that the offender make good. This is also 
the most frequent response in the case of shoplifting but 
here there is a greater willingness to call the police. 
Nonetheless only 37 percent say they call the police and 
another 5 percent will call them if they cannot make the 
offender pay for the goods. Half of them try to make 
the offende~ pay for the goods.61- There is, of course, 
greater reliance on law enforcement agencies than is 
apparent in these figures on nonreporting. Some busi
nessmen suggested that they could threaten to call the 
police if the offender did not make restitution; in other 
instances the threat would be implicit. 

CONCLUSION 

Analysis of the findings of public opinion polls and 
surveys of the measures citizens take to cope with the 
threat of crime shows an increased concern about the 
,crime problem and greatly aroused fears of being vic
timized, especially from the violent acts of strangers. 
This fear leads many people to give up activities they 
'would normally undertake particularly when it may 
involve going out on the streets or into parks and other 
public places at night. The costs of this fear are not 
only economic, though a burdensome price may be paid 
by many poor people in high crime rate areas who feel 
compelled to purchase protective locks, bars, and alarms, 
who reject an attractive night job because of fear of tra
versing the streets or who pay the expense of taxi trans
portation under the same circumstances. In the long 
run more damaging than costs are the loss of oppor
tunities for pleasure and cultural enrichment, the reduc
tion of the level of sociability and mutual trust, and 
perhaps even more important, the possibility that peol)Je 
will come to lose faith in the trustworthiness and stability 
of the social and moral order of the society. 

At the same time most people seem to feel that the 
effort to reduce crime is a responsibility of the police, 
the courts, and other public or private agencies engaged 
in the tasks of crime prevention and control. Though 
the people generally see little they can do as individuals, 
they are prepared to endorse a vatiety of programs to 
remedy the situation. These range all the way from 
stricter policies of law enforcement to expensive crime 
prevention and treatment programs for offenders. Pub
l~c attitudes about various programs or policies reflect 
both a desire for a better system of protection against 
crime and an interest in protecting individual rights 
and freedom. For this reason the pattern of public 
attitudes is complex and varies considerably from one 
issue to another. Thus, a majority of citizens believe 
the police shouid have more power to question people; 
but a somewhat greater majority favor the Supreme 
Court ruling regarding access to legal counsel as a pre
condition to police questioning following arrest. A 
majority feel that courts are too lenient in sentencing 

G"lbid • 
IlOIbld. 
01 Ibid. 



criminals, and yet they overwhelmingly prefer rehabili
tative rather than punitive goals in corrections, and in 
the case of a young first offender the largest number 
would give him another chance. 

Much more should be known about these public atti
tudes, how they vary from issue to issue, and hew they 
differ for various social, economic, ethnic, and other 
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groupings of the population. Nevertheless, it seems 
reasonable to conclude that there is substantial public 
support for a vigorous program of law enforcement, for 
more intensive use of rehabilitative treatment methods, 
and for broad programs of social, educational, and 
economic reforms that will help prevent youth from 
becoming enmeshed in delinquent and criminal careers. 



Chapter 7 

Professional Crime 

Persons whose income is gained primarily from the full
time pursuit of criminal activity account for a large pro
portion of certain crimes, particularly major thefts, and 
theft-related offenses, committed in the United States. 
No data are available on exactly how many crimes are 
committed by professionals nor how many criminals fall 
into the professional category, but both figures are un
doubtedly substantial. Fuller understanding of the nature 
of professional' crime could be a first step toward develop
ing new techniques and approaches for control and pre
vention of this form of criminality. 

Existing information about professional crime is frag
mentary, and much of it may be outdated. A primary 
source is Edwin H. Sutherland's classic description of 
theft as a way of life, "The Professional Thief," but that 
work, though helpful, was published in 1937 and describes 
the life of a thief in the period between 1905 and 1925. 
Other books published since have focused on particular 
types of criminal activity normally engaged in by profes
sionals including confidence game operations,1 pick
pocketing/ professional robbery and burglary,s and re
ceiving stolen goods.4 These few studies provide the 
basic information on professional crime available in the 
literature. Although differences in emphasis and cover
age exist among them, they present a reasonably coherent, 
though necessarily incomplete, description of certain 
types of professional criminal activity. 

. In order to supplement this material, the Commission 
sponsored a pilot field research study in four cities-At
lanta, Chicago, New York, and San Francisco-during 
the summer of 1966.5 The study differed from previolls 
research in L~at it used police and prosecutors as well as 
professional criminals as primary informants. Each con
sultant spent approximately half of his field time;, or about 
10 days, conferring with police and district attorneys on 
the problems of professional crime in their cities. In ad
dition, some of the consultants observed the police in 
action and examined relevant materials in the files of 
special intelligence units. Law enforcement agents pro
vided most of the leads to professional criminals. G 

The consultants spent the balance of their time in the 
field (about 10 to 15 days each) locating and talking with 
professional criminals. The number of criminals inter
viewed varied from a low of eight in one city (Chicago) 
to 19 in another (San Francisco), with a total of 50 being 

~ D. W. M.urer, "The Big Con" (N.Y.: Pocketbooks, Inc .. 1949). 
:: D. W. Maurer, ",\Vhiz Mobil (New Haven: College and University Press, 

1955). • 
3J. B. Martin, "My Life in Crime" (N.Y.: Harper Brothers, 1952). 
.. Sec ]" Hall, "Thelt. Law, and SOCiety" (2d ed. Indinnapolis: Bobbs.McrrnI, 

1952). 
G The Office of Law Enforcement Assistance, Justice Department, Eunded the 
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interviewed. About two-thirds of the total number were 
in jail or prison at the time of their interviews. Although 
compared with prior studies the combined samples 
amounted to a relatively large number of informants, it 
is obvious that such a survey, conducted under such tight 
time limitations, could not result in a detailed compre" 
hensive picture of professional crime in the United States. 
But the data collected are useful for obtaining some in
sights about professional criminals and fre life they lead. 
Combined with relevant data from previous studies, they 
provide the basis for the material in this chapter. 

For purposes of the Commission-sponsored study, pro
fessional crime was defined as: "Crime committed for 
personal economic gain by individuals whose major source 
of income is from criminal pursuits and who spend the 
majority of their working time in illegal enterprises." 
Organized crime and white-collar crime were specifically 
excluded. And while the definition was comprehensive 
enough to cover a variety of crimes such as killing or 
strong-arming for hire, professional arson and even pros
titution, the principal emphasis of the Commission's 
study, following the pattern of earlier studies, was on es
sentially predatory crimes where the victim does not con
sent and where the actors usually function not as em
ployees but as entrepreneurs. This approach tends to 
focus on theft and theft-related offenses, including such 
crimes as receiving stolen goods, shoplifting, pickpocket
ing, auto theft, burglary, forgery, confidence games, and 
various kinds of fraud. 

This definition differs from traditional definitions in 
that it does not include any requirement that professi::mals 
have specially developed skills or that they have any par
ticularly close association with ether professionals. In 
Sutherland's classic study, the professional thief was de
scribed as having "a complex of abilities and skills * * * 
developed .X- * * by education" which "can be secured 
only in association with professional thieves." 7 Obvi
ously this difference in definition affected the character
istics found to be associated with professional criminals. 
Thus prior studies found that professional criminals were. 
often highly specialized, and that they tended to be quite 
loyai to members of their professional groups. The Com
mission-sponsored study, on the other hand, found that 
professional climinals tended to be generalists, to operate 
in a variety of loos~ associations with other professionals, 
and to exhibit no particular loyalty to their fellows. 

project. Brandeis University administered the project grant. The project's 
('oordinator wns Prof. Leroy Gould of Yale Unhersity. Professor Gould was 
assisted by five field consultants, two advisors, nnd onc research assistant. 

(} Some of thosc contacted through tlle police rcfNlcd the stuff to other 
professional criminals. 

7 E. H. Sutherland, uThe Professional Thief," (Chicago: Univ. of Chicago Preas, 
1937), pp. 197-198. 



There is no way of knowing whether these different find
ings reflect only the difference in definition, or whether 
they reflect in addition changes in the character of pro
fessional crime. 

The purpose of this chapter is to summarize the con
cededly inadequate data regarding professional crime, 
contained in the available literature and in the report of 
the Commission's study, and to speculate about possible 
lines of fruitful inquiry. The chapter adopts the broad 
definition used by the Commission-sponsored study. The 
significance of professional criminals so defined lies in part 
simply in the amount of crime that they are apparently 
responsible for. It is obvious that any group which is 
engaged in criminal activity on a relatively full-time basis 
will be responsible for crime out of all proportion to its 
numbers. Moreover, unlike many occasional criminals, 
professionals typically make no significant contribution 
to society tllrough legitimate activity. Their significance 
lies also in the fact that, compared to many of the 
criminal types dealt with in the Commission's report, 
professional criminals are a relatively rational and com
petent group of persons who are involved in crime be
cause it is a profitable business. It would appear there
fore that the traditional sanctions of the criminal law 
could be highly effective in dealing with many types of 
professional crime. But if law enforcement efforts are to 
succeed, more must be known about who pr<:-!:::5,lonal 
criminals are and how they operate. 

THE EXTENT OF PROFESSIONAL CRIME 

There are no accurate statistics on the amount of 
professional crime. Published studies contain only esti
mates of career earnings of individual professional 
criminals, illustrative "touches," estimated average 
weekly eqrnings of various types of professional mobs, and 
other data of this order.s 

The lack of accurate data on professional crime is in 
part a reflection of the general absence of adequate sta
tistics on crime, as discussed more fully in chapter 10. 
But there are particular difficulties in measuring profes
sional crime. The professional and nonprofessional often 
engage in the s~ me type of criminal activity. Even if 
crime reporting improves, it will still be difficult to distin
guish the professional's work from that of the amateur. 
The task is complicated by the fact that the kinds of crimes 
committed by professionals change over a period of time. 

Nevertheless, there is reason to believe that professional 
criminals are responsible for a large proportion of 
all property crimes committed and probably an even 
larger proportion of total property loss through such 
crimes. Available infonnation indicates, for example, 
that there are a large number of professional crim
inals, all of whom, by definition, work at crime on a 
relatively full-time basis, and soml! of whom are reported 
to have very high incomes, sometimes exceeding $100,000. 
And it is apparent that thefts involving the loss of large 
amounts of valuable merchandise require the sorts of 

B For c:xarnpIe, Martin 'a professional burglar estimated that he WllS in on 
$250,000 worth of thieving over n 4-year period. Martin, supra note 3, p. 139. 
This contrasts with the "scores" made by big con-men which during the 1920's 
were reported to run to $375,000. Maurer, uThe Big Con," supra, not.e 1, pp. 
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contacts with fences and commercial estabiishments that 
professionals develop. 

There is evidence that the more successful professionals 
tend to spend substantial portions of their working time 
in developing lucrative opportunities and planning their 
criminal activity. A week, month, or even longer period 
may be spent in preparing for a particularly promising 
venture. As a result, "scores" tend to be good and the 
risk of apprehension low. The run-of-the-mill pro
fessional criminal, on the other hand, finds it necessary 
to spend more time in actual stealing to meet expenses 
and maintain himself at a comfortable and free-spending 
standard of living. Members of rackets, such as picking 
pockets and other fonns of low-paying larceny, spend vir
tually all of their time this way. 

The Commission's study produced some vivid descrip
tions of the day-to-day life of the typical professional, the 
flavor of which is captured by the term "hustling." 0 For 

. the small-time professional criminal, hustling means mov-
ing around the bars and being seen; it means asking 
"what's up." It means "connecting" in the morning with 
two others who have a burp ry set up for the evening, 
calling a man you know to .!e if he wants to buy 10 
stolen alpaca sweaters at $5 each, and scouting the streets 
for an easy victim. It means being versatile: passing 
checks, rolling a drunk, driving for a stickup, boosting 
a car, burglarizing a store. It is a planless kind of ex
istence, but with a purpose-to make as much money 
as can be made each day, no holds barred. While the 
more successful professional criminals hustle to some ex
tent, they can afford to be much more purposeful and 
choosy in their criminal activities. 

The Commission's study revealed that run-of-the-mill 
professionals regularly gather at certain bars and restau
rants which in effect function as criminal job placement 
centers.· These centers do for the professional criminal 
what want ads, employment offices, and businessmen's 
luncheons do for legitimate business. Through contact 
with other criminals, professionals learn of jobs to be 
pulled and of openings in groups planning to pull them. 
Contacts of this type also enable the professional to keep 
abreast of the latest techniques, and to gather information 
regarding criminal opportunities. These centers tend to 
attract the low-status professional criminal; apparently 
the successful practitioner in crime does not go to the 
employment office. 

CHARACTERISTICS OF PROFESSIONAL CRIME 

SKILLS 

Sutherland drew a sharp distinction between the pro
fessional and the amateur thief based upon their relative 
skills. Under hi~ classification, a person might steal as 
a full-time occupation, but he would not be a professional 
if he lacked the comprehensive complex of technical skills, 
personal contacts, and knowledge necessary in order to 
make a good living at crime in comparative safety. 
Sutherland's professional thief was contemptuous of the 

26-30. At the other extreme, 515,000 i~ said to be a better than average income 
for a pickpocket, as of 1955. Maurer, p. 38. 

o This term was often encountered in Atlsnta and San Francisco where it is 
most likely to be used to describe the activities of rUD~or·the.mil1 professionals, 
rather than the more successful ones. 
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amateur's crude techniques, low income, and inability 
to avoid arrest. He therefore avoided association with 
amateurs and excluded them from the complex of recipro
cal expectations and services which characterized his own 
way of life. But even under this definition, the profes
sional criminal's skills vary significantly in kind 10 and 
degree. The big-time jewel thief and the "ropers" and 
"insidemen" who contrive to extract thousands of dol
lars from wealthy victims in the big con game are at one 
end of the spectrum. At the other are petty thieves, 
short con operators, and pickpockets who, though techni
cally competent, lack the techniques needed to make big 
scores consistently. 

Clearly there is an even greater range in skilIs when 
all persons who work at crime on a relatively fu,ll-time 
basis are classified as professionals. Nevertheless even 
this group is, as a whole, a relatively competent one. 
Many of its members possess, in addition to particular 
skills, the ability to plan and carry out detailed opera
tions, to manipulate people, to analyze problems and 
implement solutions. It is clear that professional crime 
represents the loss to society of the potential contributions 
of a capable group of people, as well as the channeling of 
their energies into destructive activities. 

SPECIALIZATION 

There is evidence that some individual professional 
criminals tend to specialize in a limited number of related 
rackets. Many exclude certain kinds of activities: thus 
some of the professional criminals who were interviewed 
in the course of the Commission's study said that they 
would not use violence. But in general the Commission's 
study indicated that professionals in the middle and lower 
status levels tend to be versatile.H Even the better pro
fessional criminal is not always free to follow his preferred 
line of work, since it may not be either profitable or safe 
at all times. Under these circlljmstances he may under
take activities at which he is not especially skiIIed. 

GROUP ACTIVITY 

Earlier studies described the relationship between pro
fessional criminals as relatively structured. Sutherland, 
in describi;~g the professional thief of 40 years ago, and 
Maurer, in his treatment of professional confidence men 
and pickpockets, stressed the idea that professiona.l crimi
nals enjoy a sense- of identity and solidarity and work 
within a set of well-defined norms and codes of loyalty, 
helpfulness, and honesty in dealing with one another. 

The Commission-sponsored study, directed at a broader 
group of criminals, found that only the more successful 
members of this group could be so characterized. It 
found that the associations or gangs which run-of-the
mill professionals form to commit their crimes tend to be 
unstable, and that this instability results in part from the 
diversity of their activities. Different crimes require 
different kinds of personnel, amounts of financial back
ing, and types of fencing operations. Consequently, 
gr0UtPings and relations with loan sharks and fences may 

to A classification fr~quently encountered is the distinction between the Ulight" 
rackets in which stealing is accomplished by stl?'ulth or by manipulating the 
victim, and the uheavy" rackets in which force, or its threat, is used. 

change from operation to operation. Even the few rela
tively stable groups ~\1hich the consultants heard about 
brought in other professional criminals for cert,,1.in jobs, 
and some members of the group might hire out from time 
to time on other jobs. 

The shifting, transitory pattern of most professional 
criminals' working relationships was found to be accom
panied by the absence of any strong ethical codes. Few 
of the professional criminals interviewed, for example, 
seemed to feel bound by any "no ratting" rule. Typi
cally they appeared to take it for granted that others 
would do whatever necessary to protect themselves---to 
avoid imprisonment or reduce a sentence-and that they, 
tb:!.:-cfore, should do likewise. As one professional crimi
nal commented: "The one who gets his story told first 
gets the lightest sentence." There was little resentment 
expressed about this. It was treated like the weather
a fact of life. Further, criminals expected to be cheated 
by their colleagues, or by most coHeagues. Many of those 
interviewed reported having been cheated by fences and 
even by their partners in a particular venture. Victim
ization of one professional group by another is apparently 
also fairly common, limited only by fear of reprisal. 

There were exceptions to this general pattern, however. 
Some professional criminals stated that they had worked 
with certain individuals whom they trusted completely. 
And relative stability was found among the really success
ful professional criminals in New York and Chicago. In 
Chicago, for example, there is a group of between 50 
and 200 "heavy" professional thieves who concentrate 
on such criminal activities as burglary, robbery, and 
cartage theft. It is said that this group, or at least the 
core members of the group, are quite stable and quite 
highly organized, and apparently they exert a consider
able amount of control over their own regular members, 
as well as over persons who work with them only on 
occasional jobs. 

CHANGING CRIMINAL OPPORTUNITIES 

As conditions in society change, certain criminal occu
pations become relatively unprofitable, and other oppor
tunities deveiop. The nature of crime wilI tend to change 
accordingly. Criminal activity like legitimate business 
activity may respond to the market, to supply and demand 
curves, and to technological developments. Professional 
crime, guided by the profit motive, can be expected to 
be particularly responsive to such factors. One example 
is the reported decline in safecracking. This is appar
ently due in part to such factors as increased law en
forcement surveillance and mobility, and improvements 
in the design of safes. Undoubtedly the fact that safes 
no longer playas important a role has also contributed 
to the decline-modern economic transactions involve 
the transfer of credits much more than the transfer of 
cash. Thus it may have become both more difficult and 
riskier to rob safes, and also less profitable. At the same 
time, more promising opportunities for crime have arisen. 
One of these is check-passing. The Commission's study 

11 A notable exception arc pickpockets who are relatively unsuccessful members 
of the professional crime group, and yet are highly specialized. 



learned that nearly every burglar nowadays is also in the 
check business. One professional burglar said that in 
one period of several weeks between burglaries he passed 
over $20,000 of stolen checks. A generation ago burglars 
did not even look for checks to steal. 

A good illustration of the effect of the development of 
a new market is auto theft and crimes relating to the 
automobile, such as auto stripping and auto "boosting" 
(stealing goods from parked cars), activities which are 
reported to be thriving in the cities surveyed. The Com
mission's study found also that there has been a rapi<l 
rise in recent years in home improvement and related 
frauds, a rise which corres~onds roughly to the increase 
in privately owned homes. Some law enforcement offi
cials think that in many cities these frauds currently 
constitute the most profitable source of income for 
professional criminals. 

Professional criminals are also reported to be turning 
from robbing banks, picking pockets, and operating con
fidence games to other opportunities, but documentation 
for such new trends is scanty. 

Careful research into changes in the general patterns 
of crimes committed by professionals and the factors that 
caused such changes would provide us with more insight 
into the nature of professional criminality and might 
provide a basis for designing better methods of crime 
prevention and control. It might also make it possible 
to begin to anticipate and plan for such changes. 

KEY ASPECTS OF PROFESSIONAL CRIME 

The services of the fence and the loan shark appear to 
be essential to the operations of many professional crimi
nals. Since a great many professionals may depend on a 
very few such figures, they may constitute a particularly 
vulnerable aspect of professional c;;'me. The "fix" ap
pears to be of similar importance to the success of profes
sional criminality. 

THE FENCE 

Nearly all professional theft is undertaken with the 
aim of selling the goods thereafter. Although the thief 
himself may retail his stolen merchandise/2 he probably 
will prefer to seU to a fence. He thereby increases his 
safety by reducing the risk that he will be arrested with 
the goods in his possession, or that they wiH be stolen in 
turn from him. He also avoids the dangers associated 
with the disposal process itself. In addition, large quan
tities of goods which may be perishable or otherwise 
quickly lose their value, or for which there is a specialized 
demand, will require a division of labor and level of 
organization beyond the capacity of an individual thief 
operating ;J.s his own retailer. The professional thief 
thus needs a "middleman" in the same way and for some 
of the same reasons as the farmer, manufacturer, or other 
producer. 

The types of thefts recorded by the Commission study 
staff in New York and Chicago suggest the presence of 

U Mast professional shoplifters are thought to bypass fences and Bell directly 
to the public. See Mary o. Cameron, "The Booster and the Snitch" (Glencoe, 
111.: The Free PI .... 1964). p. 57. Martin'. burglar had considerable experience 
ff,taUing the goods he had stolen (supra, note 3). 

1:1 See aIao John F. Lyona, f'Lucrative Looting," Wall Street Journal, July 28, 
1965. for an analysis of the role played by fences in the theft and distribution of 
large quantities of mercury and synthetic rubber. 
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big-time fences who can handle large quantities of spe
cialized goods. For example, in Chicago there recently 
occurred a cartage theft of $250,000 worth of merchan
dise and Green Stamps from a Sperry and Hutchinson 
warehouse and another cartage theft of copper metal 
valued at over $400,000. To dispose of such quantities 
of specialized goods requires connections with commercial 
firms. Most likely a highly accomplished fence served 
as a middleman between the thieves and the eventual 
buyers.13 

As an illustration of the level of efficiency which may 
be attained by professionals working in cooperation with 
fences, the Commission's study learned from the New 
York City police that within the space of approximately 
1 month following the recent increase in that city's ciga
rette sales tax, an entire system for distributing bootlegged 
cigarettes had been set up and was operating smoothly. 
The out-of-State suppliers, the truckers, and both the 
wholesale and retail distributors had been organized, and 
the system was operating on a scale capable of handling 
full truckloads of untaxed cigarettes shipped in from the 
South. 

Some fences engage in fencing as a supplement to their 
legitimate businesses, often on a more or less regular basis. 
The consultants learned of clothing and appliance dealers 
who regularly serve as outlets for stolen goods. The major 
outlets for stolen jewels in one of the cities studied were 
reported to be legitimate jewelry merchants. Other 
fences deal primarily or wholly in stolen goods, and are 
therefore professional criminals themselves. 

Some narcotics pushers act as fences, taking stolen 
goods instead of cash for narcotics. While dealing with 
addicts is generally regarded as more dangerous than deal
ing with nonaddicts, it is also more profitable. The ad
dict in need of a "fix" does not bargain well. 

Little research has been done on fencing,14 de:;pite its 
central role in professional crime. More infoITnation if; 
needed about the nature of the market for illicit goods 
and the extent to which demand for various types of goods 
affects the incidence of theft. More should also be 
learned about the relationship of legitimate and illegiti
mate markets. Little is known about the pattern of dis
tribution of stolen goods. When stolen automobiles are 
excluded, only a very small proportion of the total amount 
of goods stolen is returned to its owners. The redistri
bution of goods through theft and resale might constitute 
a significant subsidy to certain groups in our society; its 
curtailment might have significant side effects which 
should be explored. Finally, it would be desirable to 
have more information about the organization and oper~ 
ations of large-scale fencing operations, to aid in the de
velopment of better methods of law enforcement. 

THE LOAN SHARK 

The loan shark also performs a key function by pro
viding professional criminals wit.l:! capital and emer
gency funds. The literature of professional crime con
tains few references to loan shark activity. Both Suther
land and Maurer 15 describe a practice whereby mem-

].I Jerome Hall's report, supra note 4, ia the only systematir. study of fencing 
published. Sutherland, ,Maurer. and Martin, IJowever, provide some additional 
descriptive and an Illy tic material (supra, notes 7, 1, and 3) .. 

15 Sutherland, supra note 7, pp. 31, 35-36, 111; Maurer, "Whiz Mob," 8upra 
note 2, pp. 137-138. 
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bers of a professional criminal gang establish their. own 
emergency fund. Each member of the gang contributes 
an equal share to the fund which he may receive back if 
he leaves the gang. If he is arrested while working with 
the gang, he has access to as much of the fund as he 
needs for a bail bond, legal fees, or related expenses. 
This sort of arrangement appears to be an extension of 
the natural interdependence of a closely knit group and 
tends to reinforce the solidarity of the group. 

The loan shark functions quite differently. He may 
meet professional criminals' needs for cash in emergen
cies, but his activity often has secondary effects which 
tend to be detrimental to his clients. 

Professional criminals may turn to the loan shark to 
finance crimes which require extra amounts of capital
to buy the tools, or whatever may be needed for the oper
ation, or to bribe public officials. The professional crim
inal may be willing to pay usurious interest rates (some
times reported to be as high as 100 percent per week for 
highly risky loans) if he expects his activities to be parti
cularly lucrative. He may also need er:J.ergency financing 
when apprehended, to pay bail and legal costs. To repay 
the money borrowed plus interest upon his release, the 
criminal will often engage in further criminal activities, 
often more risky than those he ordinarily undertakes. If 
rearrested, he must post bond again and incur additional 
legal fees. This pattern may be repeated a number of 
times before he is finally brought to trial. The high in
terest charged by the loan shark may thus itself precipi
tate criminal activity. 

The interaction between loan sharking and professional 
crime doubtless is far more complicated than was discov
ered during the course of the Commission's brief study. 
The study staff was told that some "legitimate" business
men provide loans to criminals occasionally. And there 
was some evidence that professional criminals regard loan 
sharking as a relatively safe and profitable racket, and 
that those who make a big score or otherwise accumulate 
enough capital frequently set themselves up as loan sharks. 
But further study is needed on these as well as other facets 
of the relationship between professional crime and the 
loan shark. 

THE FIX 

There is evidence that the professional criminal fre
quently bribes public officials to increase his security 
against law enforcement activity.IG The fix may be ap
plied in advance to forestall intervention by the police 
and thereby reduce a major occupational hazard of his 
profession. Or it may be used aho:r the fact to alleviate 
the usual consequences of apprehension-to obtain re
duced charges or a lighter sentence, or to arrange for pref
erential treatment. In some communities the profes
sional must himself deal directly with the appropriate 
officials. In others there may be a local "fixer" who has 
connections with the party in power and who may be 
tied in with organized crime. Here the professional 
criminal need only deal with the fixer as a middleman.17 

15 See generally, Maurer, "The Dig Con," supra, note I, pp. 216-251; Sutherland, 
supra. note 7 t pp. 118, 210-222. 

11 Martin's professional burglar found that: "Whit' the exception of shooting 
the Mayor or the President, there hn't aoything he can't straighten out. For 

Maurer reports that in some cities there are several fixers, 
each handling the fix for a different type of a racket. 
Specialization attaches even in the world of bribery. 

Attorneys, bondsmen, politicians, and other ostensibly 
legitimate persons may be fixers. A fixer may also be a 
Lnce, the insideman in a big con ganle, or a member of 
organized crime. Cash is the usual commodity used to 
purchase immunity, but sometimes a case may be fixed 
for credit or as a favor. 

The extent of fixing today is difficult to document. 
The Commission's study, which did not focus on this 
aspect of professtonal crime, encountered little evidence of 
the sort of fixing described here. The fact that police, 
judges, and prosecutors probably are better paid and 
trained today may mean that individually they are less 
susceptible to bribery. The increased bureaucratization 
of police operations and personnel practices may 
also make policemen less subject to corruption from 
above. And the decline of the big city political machine 
may have contributed to a decline in organized fLting. 
On the other hand, professional criminals still operate 
with considerable success, and it seems likely that they 
need some protection to do so. 

RELATIONS WITH ORGANIZED CRIME 

Professional crime mayor may not be carried on in 
structured groups. In some ways it can be loosely 
analogized to legitimate business activity. But its essence 
is not business; it is outright theft or theft-related con
duct. Organized crime, on the other hand, tends to bear 
a closer resemblance to the operations of business. It in
volves thousands of criminals working in well-organized, 
highly structured operations engaged in activities involv
ing the supplying of illegal goods and services-such as 
gambling, narcotics, and prostitution-to cooperative cus
tomers; it often involves infiltration into legitimate busi
nesses and labor unions. 

Regrettably, little is known of the nature and extent 
of the relationship between professional and organized 
crime. This is hardly surprising given the limited facts 
known about either activity. But it is apparent that a 
variety of working arrangements exist between profes
sional criminals and organized crime, which are of sub
stantial significance for both categories of crime. There 
is some evidence, for example, that the fences and loan 
sharks with whom professional criminals deal are fre
quently part of the organized crime operation. And 
there is some indication that organized crime exerts sig
nificant power and control over professional crime. The 
Commission's study staff was informed, for example, that 
in Chicago the syndicate occasionaliy provides the serv
ices of an arbitrator to settle disputes among the members 
of a large theft gang. And the syndicate apparently hires 
professional criminals, on occasion, to do particular jobs 
such as homicide. But organized crime may also be 
victimized by professionals. Martin's professional crim
inal frequently hijacked syndicate trucks and distilleries. 

mon<'y, lots of monC'y." Martin, supra, note 3, p. 247. However, it jg ulso re. 
ported that "right towns" in which complete immunity can bo purchased nrc 
becoming increasingly scarce. 



CONCLUSION 

The professional criminal's energy and talents are 
devoted not merely to committing profitable crimes, but 
to avoiding the legal consequences of such activity. His 
methods range from simply taking full advantage of all 
rights accorded him by the system of criminal justice to 
actual corruption of the system. It is obvious that sophis
ticated methods of law enforcement are necessary to deal 
with the phenomenon of professional crime. A more 
sophisticated understanding of professional crime is a 
clear prerequisite. 

Present knowledge about professional crime is clearly 
inadequate. The literature is limited in scope and may 
be outdated. The Commission's pilot study could ob
viously do little more than touch on issues deserving of 
further exploration. But even this brief study gave some 
indication of the potential that further research has for 
improved methods of law enforcement. 

Some similarities, for example, have been noted be
tween professional crime and ordinary business activity. 
Further study may lead to the application of the tech
niques of economic analysis, business, and marketing to 
the problem of diverting and channeling professional 
criminal activity. More information about the direction 
of future change in the types of crimes professionals tend 
to commit would help planners to build crime prevention 
components into new business devices and law enforce
ment agencies to allocate their resources more efficiently. 
Greater concentration on key figures such as the loan 
shark or fence may provide a greater return per law en
forcement dollar and greatly inhibit profe3sional criminal 
activity. Further research may produce sufficient infor
mation to justify allocation of a larger proportion of law 
enforcement resources to dealing with professional crime. 

The development of more information about the skills 
and versatility of the professional criminal may also be 

239-113 0 - 67 - B 

101 

of direct use to law enforcement and correctional agen
cies. Correctional programs might take more account 
of the competence exhibited by the typical professional
with the purpose of channeling his existing capabilities 
into legitimate fields. The apparent versatility exhibited 
by professional criminals suggests that the traditional 
organization of police agencies into specialized squads
such as robbery, burglary, auto theft, and bunco-re
quires reconsidera:tion. It suggests also the need for a 
much greater degree of communication between law 
enforcement agents with information on professional 
criminals. Detectives tend to be too reluctant to share 
their information sources with other detectives, or to sup
ply information to any centralized intelligence unit which 
may exist. Also the traditional complaint orientation of 
police departments is not appropriate for dealing with 
persons who are engaged continuously, rather than 
episodically, in criminal activities. 

Chicago provides one exception to the traditional pat
tern of police organization in relation to the problem of 
professional crime. In 1963 the Chicago Police 
Department established an intelligence unit, locally re
ferred to as the C.LU., which has the responsibility for 
gathering, and disseminating to other detectives, infor
mation about persons in the Chicago area who are known 
to be, or are highly suspected of being, regularly engaged 
in big-time professional crime. The members of this 
u.nit concentrate not on crimes, but on criminals. When 
a crime is committed that appears likely to have been 
committed by someone on whom they have a file, the 
C.LU. tries to liT)k their suspects to the crime. There is 
a different intelligence unit assigned to organized crime. 

Other cities should experiment with the development of 
a similar intelligence function. By developing and sharing 
knowledge about the operations of professional criminals 
among different jurisdictions, it is likely that far greater 
success can be achieved in controlling professional crime. 



Chapter 8 

White-Collar Crillle 

NOTE: The bulk of the work of this Task Force relates 
to so-called «street crime"-common law crimes of vio
lence and theft. Because of limited time and re
sources, the Task Force has not been able to deal with 
«white-collar crime" comprehensively or in depth. None
theless, white-collar crime is an important part of the 
Nation's crime problem and the Task Force has therefore 
sought in this chapter to identify and briefly discuss some 
of the important issues. To assist it in preparing this 
chapter, the Task Force requested the two divisions of 
the Justice Department which have had the. greatest ex
perience with white-collar crime-the Antitrust Division 
and the Tax Division-to furnish background informa
tion. Papers that they prepared for the CO'mmission's use 
are printed as attachments to this chapter. These ma
terials were included to provide examples of two different 
kinds of white-collar crimes; their inclusion does not 
indicate that the Task Force believes that tax and anti
trust violations necessarily represent the dominant prob
lems in this area. 

A bibliography of the fairly extensive literature on 
white-collar crime was compiled for the Commission by 
Dorothy Campbell Tompkins of the Institute of Govern
mental Studies, University of California, Berkeley. This 
has been published separately and may be obtained from 
the Institute of Governmental Studies. 

The term white-collar crime was first popularized by 
Edwin H. Sutherland in 1939. Until the publication in 
1949 of his pioneering study, "White Collar Crime," 1 

virtually all criminological literature dealt with ordinary 
crimes-crimes most prevalent among persons in the 
lower socio-economic classes. Donald R. Cressey, in his 
introduction to the 1961 edition of "White Collar Crime," 
observed that "the lasting merit of this book * * * is its 
demonstration that a pattern of crime can be found to 
exist outside both the focus of popular preoccupation with 
r:rime and the focus of scientific investigation of crime 
and criminality." 2 

Sutherland defined white-collar crime as "crime com
mitted by a person of respectability and high social status 
in the course of his occupation." 3 But the term white
collar crime has generally come to include crimes such as 
tax fraud, which are not necessarily committed either in 
connection with an occupation or by persons of "high" 
social status, but are as a general matter committed by 
the relatively well-to-do. This definition excludes so-

1 Sutherland, White Collar Crime (Dryden Press. Inc., 19.19). 
!! Donald R. Cressey, "Foreword," in Sutherland, White Collar Crime (New 

York: Holt, Rinehart & Winston, 1961), p. xii. 
3 Address to the American Sociological Society t 1939. 
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called street crimes, such as burglary, robbery or ag
gravated assault, which are occasionally, but not generally, 
committed by persons of means. 

As applied to regulatory offenses, the scope of white
collar criminality has expanded in recent years. Until 
the late 19th century, the economic life of this country 
was largely unregulated, but over the years it became 
clear that business enterprise had to be regulated in order 
to protect both the public and business itself-to maintain 
standards of health and safety, to assist the poor and 
ignorant, to obtain decent housing and other necessities, 
and to maintain the economy at a high level of produc
tion. Today virtually every aspect of business life is 
regulated in some way. There are antitrust laws, food 
and drug laws, safety and health laws, licensing systems 
for different kinds of business, housing codes and a multi
tude of other regulatory statutes. Many of these regu
latory laws are enforced, at least in part, by criminal 
sanctions. 

As compared to the offenders described in chapter 5 of 
this volume, white-collar offenders, by definition, have 
enjoyed a variety of social and economic advantages. 
They have received better educations and are better 
equipped to earn their livings legitimately. Perhaps 
over-simplifying the distinctive characteristics of such of
fenders, Sutherland wrote in "Crimes of Corporations" in 
1956: 

"it is very clear that the criminal behavior of business
men cannot be explained by poverty, in the usual 
sense, or by bad housing or lack of recreational 
facilities or feeble-mindedness or emotional in
stability. Business leaders are capable, emotionally 
balanced, and in no sense pathological." 4 

At the outset it is important to recognize the imprecision 
of the white-collar. crime label both as applied to of
fenders and offenses. Crimes such as employee theft 
range from pilfering by truck drivers, stock-room person
nel or retail salespeople to embezzlement by wp execu
tives. Cheating the government can include failure to 
report tips or other cash receipts and major tax or gov
ernment contract frauds. And just as burglars range 
from the relatively successful professional in his 30's or 
40's to the 13-year-old amateur from the slums, white
collar offenders include many different types of people. 

4. Edwin H. Sutherland, "Crimea of Corporations," in Albert K. Cohen, Alfred 
Lindesmith, and Karl F. Schuessler, The Sutherland Papers 96 (Bloomington: 
Indian. University Prcss. 1956). 



This chapter will not seek to confron!: these difficult 
definitional problems-or even the more fundamental 
question whether white-collar crime is a valid or useful 
criminological concept. However, it will seek to explore 
some of the issues and problems confronting the criminal 
system in this area. It is important to emphasize that this 
chapter does not undertake to analyze the special issues 
raised by "strict liability" statutes-those regulatory laws 
imposing criminal liability without regard to knowledge 
of the violation or negligence on the part of the defendant. 

THE IMPACT OF WHITE-COLLAR CRIME 

EXTENT AND SCOPE 

There is little systematic data available regarding the 
incidence of white-collar crime. There are, for example, 
no consolidated statistics comparable to the FBI's Uni
form Crime Reports in the area of traditional crime. 
Many white-collar crimes are of relatively recent origin. 
Moreover, it is very difficult to obtain statiotics a:bout some 
types of wlllte-collar crime. As noted in the attachments 
to this chapter it is extremely difficult to discover the 
eXistence of such crimes as antitrust violations and tax 
frauds.5 

Such information as is available, though not systemati
cally compiled, indicates that white-collar crime is perva
sive in our society and causes enormous economic and 
social harm. Congressional investigations have turned 
up indications of widespread unethical and illegal be
havior in various industries. Popular accounts tell of dis
honest and unethical practices in the medical and legal 
professions, the television industry, and among morticialls, 
drug companies and other businesses and professions. 

These are corroborated by the few scientific surveys 
which have been undertaken. Sutherland's investigation 
of 70 of our largest corporations, published in 1948, sug
gests that law violation is prevalent in our large business 
enterprises. He examined the decisions of courts and 
regulatory commissions under the antitrust, false adver
tising, patent, copyright, and labor laws as they applied to 
corporations. During a 45-year period, he found that 
980 adverse decisions had been rendered, of which 779 
indicated that crimes had been committed. Every one 
of the 70 corporations had a decision against it and the 
average number was 14.0. Ninety-eight percent of the 
70 corporations had at least four adverse decisions. About 
60 percent of the 70 corporations had been convicted by 
criminal courts. They averaged approximately four con
victions each.o A study of blackmarket violations during 
''\Torld War II revealed that approximately one in every 
15 of the three million business concerns in the country 
had been punished for serious violations of price regula
tions. The evidence showed that the total number of 
violations was much larger than indicated by officially 
imposed sanctions.7 

The "Reader's Digest" staff in 1941 sought to docu
ment by experimentation the level of white-collar crime 
in a study of automobile garages, radio repair shops and 

, Attachment A. p. 111: Attachment B, p. 113. 
Il Sutherland, White Collar Crime, .supra 11. I, Chapter II. 
T Clinard, The Black Market 36 (New York: Rinehard, 1952). Sec .Iso Har. 

tung,. "White Collar Offe~ses in the Wholesale Meat Industry in Detroit," 56 
Amencan Journal 0/ SOCIology 25 (1950). But see Lane UWhy Businessmen 
Violate the Law," 44 J. Crim .• L •• C. & P. S. 151 (1953) ':'hich found relatively 
low rates of violation. ' 

8 These findings, first reported in the Reader'8 Digest, are presented in RUa 
and Patrie. The Repairman Will Get You If You Don't Watch Out 53-184 (Double. 
day, Doran & Co., Inc .• 1942). 
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watch repair shops. Investigators for the magazine dis
connected a coil wire in an automobile, a relatively easily 
diagnosed problem, and then took the automobile to 347 
garages in 48 states. Of these, 129 immediately noted the 
trouble, and either charged nothing or a nominal fee for 
the work. The remainder-63 percent of the garages
overcharged, inserted unnecessary parts, charged for work 
not done or for parts not needed, or took other similar 
action. Similarly, a radio in excellent working condition 
was taken to repair shops after one of the tubes had been 
loosened. Of 304 shops, 109 honestly identified the obvi
ous difficulty, but the rest (almost two-thirds) treated it 
as a substantial repair problem. And finally, the investi
gators loosened the small screw that fastens the winding 
wheel on a watch, and then requested a number of shops 
to repair it. In almost half of the cases the jewelers 
charged for cleaning work not performed, and for parts 
not needed orused.8 

Commissioner Cohen provided some insight into the 
amount of tax fraud by noting that in 1964, with the 
inauguration of dividend and interest reporting by banks 
and corporations to the taxpayer, there was a 45 percent 
increase in this type of income reflected on tax forms, and 
that 28 percent more income was collected from these 
sources.9 Of course there is no way to determine how 
much of the unreported income in earlier years was 
merely overlooked and how much deliberately ignored on 
the assumption that the Government would be unlikely 
to discover the omission. 

The most comprehensive survey of attitudes by busi
ness executives toward management and corporate prac
tices showed that many believed that unethical conduct 
and criminal activities are widespread. The sample con
sisted of executives subscribing to the Harvard Business 
Review. Almost half of the respondents agreed with the 
statement: "The American business executive tends to 
ignore the great ethical laws as they apply immediately 
to his work. He is preoccupied chiefly with gains." Four 
out of seven believed that businessmen "would violate a 
code of ethics whenever they thought they could avoid 
detection." 10 

COSTS 

White-collar crime may cause several different types 
of harm. First, it may and often does cause serious finan
cial losses, sometimes to a single individual or business and 
sometimes to the entire business community or consumer 
public. The exact financial loss to the Government 
caused by tax fraud is difficult to determine but undoubt
edly enormous. Estimates of the amount of reportable 
income that goes unreported each year range from $25 to 
$40 billion.ll Some of this is inadvertent, but undoubt
edly a sizable amount is deliberate, criminal evasion. The 
financial loss to the public caused by a single conspiracy in 
restraint of trade may be untold millions in extra costs 
paid ultimately by the buying public. It is estimated that 
the cost to the public annually of securities frauds, while 
impossible to quantify with any certainty, is probably in 
the $500 million to $1 billion range. A conservative esti-

o Sheldon S. Cohen, "Morality nnd the American Tax System," 35 George WllSh .. 
ingto" Law Review 839. 840 (1966). Since January I, 1962. 56 million in pre· 
viously unreported taxes has been realized from taxpayers who specifically indi .. 
cated that they were paying because of fear of detection by the automatic data 
processing system. This system wns not .instituted nationwide for individunl tax 
returns until January 1, 1967, but it received publicity prior to that time. Com· 
missioner or Internal Revenue, Annual Report, 1966, p. 20. 

10 Raymond C. Baumhnrtt "How Ethical Arc Busjncssmen?~tf 39 Harvard Rusi" 
ne .. Review 6-19. 156-176 (Julv·August 1961). 

11 Sec Attachment B, note 3. See also chapter 3, note 103. 
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mate is that nearly $500 million is spent annually on 
worthless or extravagantly misrepresented drugs and ther
apeutic devices. Fraudulent and deceptive practices in 
the home repair and improvement field are ~aid to result 
in $500 million to $1 billion losses annua:1y; and in the 
automobile repair field alone, frauciulf':-.c practices have 
been estimated to cost $100 million annualIy.12 Individ
ual white-collar criminals are sometimes responsible for 
losses that are quite beyond the scale of most traditional 
crime. Billy Sol Estes' $30 million fertilizer swindle and 
De Angelis' $125-$175 million vegetable oil scandal are 
two notable examples. 

While no reliable estimates can be made of the financial 
burdens produced by white-collar crime, they probably 
are far greater than those produced by traditional com
mon law theft offenses-robbery, larceny and burglary. 
Such a simple comparison, of course, does not take into 
account the attendant evils usually related to the tradi
tional offenses-the risk, threat, or occurrence of physical 
injury or psychological trauma. 

But white-collar crime may also result in physical harm, 
or the risk of such harm. Death or serious injury may 
result from tainted products merchandised in violation of 
the Pure Food and Drug Act or local health laws, or from 
misconduct by doctors.1s Building code violations may 
cause fire or other serious health hazards. Although of
fenses involving such risks constitute a small proportion 
of the total amount of white-collar crime, the potential 
number of victims of such conduct may be very high. 

White-collar crime also does serious damage to our 
social and economic institutions-although it is extremely 
difficult to determine the extent of these harms. Thus 
crimes such as bribery and violation of conflict-of-interest 
statutes strike deeply at responsible, impartial govern
ment. And the damage done by a case such as the cele
brated conspiracy of 29 electrical equipment companies 
to fix prices is not limited to the extra costs paid by their 
unsuspecting buyers and ultimately the general public. 
As Judge T. Cullen Ganey declared in sentencing the de
fendants: "This is a shocking indictment of a vast section 
of our economy, for what is really at stake here is the 
survival of the kind of economy under wh'ich America has 
grown to greatness, the free enterprise system." 1-4 

More broadly, white-collar crime affects the whole 
moral climate of our society. Derelictions by corporations 
and their managers, who usually occupy leadership posi
tions in their communities, eiltablish an example which 
tends to erode the moral base of the law and provide an 
opportunity for other kinds of offenders to rationalize 
their misconduct. 

The President's Committee on Consumer Interests 
found that one in 30 of the letters it received from con
sumers throughout the country conveyed "an attitude of 
frustration, anger, and displeasure with 'the system.' " 

"The most striking feature, in our opinion, is not 
the allegations of criminal fraud that occasionally 
have been made to us by correspondents. Rather, 
it is the sense of unfairness, of disregard of the in
dividual by the organized business community, of 

l:.! For these figUres, see generally chapter 3, which discusses the economic im
pact of crime. 

13 See Howard Whitman, "Why Some Doctors Should be in Jail," 132 Collier's 
23-27 (Oct. 30, 1953). 

14 Judge Ganey quoted in Herling, The ;Great Price Conspiracy 195 (New York: 
Van Ree. Press, 1962). . 

ll5 Letter from Mrs. Esther Peterson, Special Assistant to the President for 

lack of effective recourse, and of a feeling that the 
marketplace is unethical." 15 

Such frustration and discontent with abusive practices 
may be an important factor underlying some forms of vio
lent crime. The report of the McCone Commission, the 
Commission appointed by the governor to investigate the 
Watts riot, included the following: 

"The Commission heard recurrent testimony of 
alleged consumer exploitation in south central Los 
Angeles: of higher prices being charged for food 
there than in other parts of town, of spoiled meat or 
produce or old bread being sold at the same price 
as fresh, of high interest rates on furniture and cloth
ing purchases, of shoddy materials at high prices. 
Complaints were also registered to the effect that 
there is a bias against the curfew area in the practices 
of insurance companies and institutional lenders. 
In a related vein, a number of witnesses advanced 
the view that there was a vengeance pattern to the 
destruction of stores in the curfew area, that it was 
a retribution on merchants who were guilty of con
sumer exploitation, and particularly on Caucasians 
who were said to 'take from the area but put nothing 
back into it 0):. * *,,, 16 

WHITE-COLLAR CRIME AND THE CRIMINAL 
PROCESS 

EFFECTIVENESS OF CRIMINAL SANCTIONS 

As chapter 5 indicates, most persons convicted of com
mon law crimes are likely to be young and to have serious 
educational and vocational lacks which rehabilitation 
programs can help meet. Presumably such programs are 
far less significant and will often be irrevelant for the 
white-collar offender. 

Furthermore, with respect to many kinds of white
collar offenders long periods of incarceration or super
vision are not needed to protect society from further crim
inality. For exarnple, there appears to be only a l1egli
gible amount of recidivism among those convicted of cer
tain white-collar crimes. Thus of the 1,186 persons con
victed of criminal tax fraud in 1963 and 1964, only 2 
persons were repeat offenders,11 On the other hand, 
among some classes of white-collar offenders, such as 
those guilty of cheating consumers, recidivism may be a 
serious problem. 

There is, unfortunately, no hard evidence available 
regarding the deterrent effect of criminal sanctions. This 
was vividly illustrated when in a 1964 tax case the Justice 
Department was asked to submit a memorandum to the 
court justifying imposition of a 4-month jail term and a 
$10,000 fine as a deterrent. The only significant data 
produced were figures indicating that recidivism among 
tax violators was minimal, and a case study from Israel 
which indicated tbt since 1956, when the government 
had adopted a program of criminal prosecutions for tax 
evasion, there had been a graphic increase in the amount 

Consumer Affairs, to James Vorenberg, Executive Director of the President's Com
mission on Law Enforcement and Administration of Justice, Mar. 25, 1966. 

10 Governor's Commission on the Los Angeles Riots, Yiolence in the City-An 
End or a Beginnin;:? (Los Angeles: Office of the Governor, 1965), p. 62. 

17 Attachmcnt B, p. 115. See also Robert E. Lanet "Why Busincssmen Vio1ate 
the Low," 44/. Crim .. L .• C. & P.S. 151 (1953). 



of income declared for taxation.18 There is a clear need 
for further research into the effectiveness of criminal 
sanctions in this area. We need to know, for example, 
more about the comparative deterrent effects of prosecu
tion, publicity, a jail sentence, a criminal fine, and civil 
damages. To this end, the IRS and the Justice Depart
ment recently engaged the National Opinion Research 
Center of the University of Chicago to conduct a survey 
of public attitudes toward the administration, enfOl:ce
ment and infringement of the tax laws. 

Despite the l~ck of hard evidence, common sense notions 
about how people behave support the thesis that the con
demnatory and deterrent aspects of criminal sanctions 
are likely to be peculiarly effective in the white-collar 
area. Persons who have standing and roots in a commu
nity, and are prepared for and engaged in legitimate occu
pations, can be expected to be particularly susceptible to 
the threat of criminal prosecution. Criminal proceedings 
and the imposition of sanctions have a much sharper im
pact upon those who have not been hardened by previous 
contact with the criminal justice system. Moreover, 
white-collar crimes as a class are more likely than common 
law crimes to be preceded by some deliberation; there is 
therefore more often an opportunity to calculate the risk 
objectively. 

It appears further that jail sentences, however short, 
would constitute particularly significant deterrents for 
white-collar crime. The imposition of jail sentences may 
be the only way adequately to symbolize society's con
demnation of the behavior in question, particularly where 
it is not on its face brutal or repulsive. And jail may be 
the only sanction available which will serve as an adequate 
deterrent. 

These impressions are supported by the opinions of 
those who have had experience with the enforcement 
of the tax and antitrust laws. 

"No one in direct contact with the living reality of 
business conduct in the United States is unaware of 
the effect the imprisonment of seven high officials in 
the Electrical Machinery Industry in 1960 had on the 
conspiratorial price fixing in many areas of our 
economy; similar sentences in a few cases each decade 
would almost completely cleanse our economy of the 
cancer of collusive price fixing and the mere prospect 
of such sentences is itself the strongest available deter
rent to such activities." 19 

The Department of Justice believes that imprisonment 
may often be the appropriate penalty for a clear-cut 
antitrust violation, such as price fixing. The attached 
paper points out that criminal fines or civil damages 
may be inadequate for a number of reasons: present 
statutory maximums often make criminal fines trivial for 
corporations 20 in proportion both to their ability to pay 
and to the profits resulting from the criminal violations; 
in a number of States corporate executives may be law
fully reimbursed by the corporation for fines imposed 
on them; and since discovery of criminal violations of 

18- Government brief, United Slates v. Dugan (Dist. Ct. Muss., 196·1) t U.S. De .. 
partment of Justice filcs 5-36-2843. 

19 Spivack (Director of Operations, Antitrust Division, U.S. Department of 
JU~iicc), "Antitrust ~::n{orcement, A Primer," 37 Conn. B. J. 375, 382 (1963). 

... Between 1890 nnll 1955 the Sherman Act provided for n fine not to exceed 
$S,OOO. This amount "as raised to S50,000 in 1955. 

21 Scc attachment A, p. 112. See also Alan M. Dcrshowitz, "Increasing Com. 
munity Control Over Corporate Crime: A Problem in the Law of Sanctions;' 71 
Yale L. 1. 280 (1961). 
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the antitrust laws is very difficult, even substantial civil 
penalties may not constitute adequate deterrents.21 

Significantly, the Antitrust Division does not feel that 
lengthy prison sentences are ordinarily called for. It 
"rarely recommends jail sentences greater than 6 
months-recommendations of 30-day imprisonment are 
most frequent." 22 

In tax cases, the Justice Department also considers 
criminal sanctions, and jail sentences in particular, of 
significant value as deterrents. It is the Tax Division's 
policy to recommend jail sentences for all defendants con
victed of tax fraud whenever the court requests a recom
mendation.23 James V. Bennett, former Director of the 
Federal Bureau of Prisons, has taken the position that the 
effort to deter misconduct by imposing relatively harsh 
penalties, while often a feeble thing in regard to tradi
tional crime, "has had a most benign effect on those who 
do not like to pay taxes." 24 

But it is clear that the criminal law is not an appropriate 
means of dealing with all kinds of white-collar miscon
duct. Since white-collar misconduct usually does not 
involve an qct which, like robbery, burglary or rape, is 
of a simple and dramatic predatory nature, it is inevitable 
that one of the critical and difficult issues is determining 
when the violation is clear-cut enough to warrant use of 
society's ultimate method of control. A great deal of 
business is now subject to regulations whose interpreta
tion is not at all clear. The language of the Sherman 
Act, for example, is extremely broad and abstract, and has 
been subject to varying administrative and judicial inter
pretations. As pointed out in the attached paper, the 
Antitrust Division's solution has been to seek criminal 
sanctions only where there has been an intentional viola
tion of clear and established rules of law. Where mis
conduct does not constitute such a violation, the Anti
trust Division pursues civil remedies in place of criminal 
sanctions. 

But the law is often adequately unambiguous. The 
offenders in the Electrical Equipment cases were, for ex
ample, quite aware that their activities were in violation 
of the law. As one of the violators testified: 

"[I]t was considered discreet to not be too obvious and 
to minimize telephone calls, to use plain envelopes if 
mailing material to each other, not to be seen together 
traveling, and so forth * .* 0)(. not leave wastepaper, 
of which there was a lot, strewn around a room when 
leaving." 25 

The list of executives in attendance at meetings was re
ferred to as the "Christmas card list," and the meetings 
as "choir practice." 26 The executives filed false travel 
vouchers in order to conceal their visits to the cities in 
which meetings were held.27 

Aside from the question of ambiguity of the violation, 
it is important to recognize that a decision to use criminal 
sanctions involves costs and disadvantages which must 
be analyzed against the gains to be achieved and the 
alternative methods available to seek compliance. As 
discussed above, against many types of white-collar of-

!!!! Sec attachment A, p. 112. 
ZJ See attachment B, n. 14. 
2-1.Tames V. Dennett, "Alter Sentence-What?" 45 J. Crim., L., C. & P.S. 537 

(1955) • 
.2G U.S. Senatc. Subcommittee on Antitrust and Monopoly, Committee on the 

Judiciary, 87th Cong., 1st Sess., 1961, uAdministered Prices Hearings," pt. 28. p. 
11395 [hereinafter cited as Hearings]. 

"lid., pt. 27, p. 17100. 
'" Id., pl. 27, p. 16760. 
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fenders application of criminal sanctions is likely to be 
hi£l'hly effective in terms of deterrence. But this "econ
o;';y" of sanction does not argue for an indiscriminate 
increase in the use of criminal sanctions. Among the 
economic and social costs involved in using criminal sanc
tions are the loss of services or serious curtailment of 
the usefulness of highly productive members of society, 
and the danger that greatly increased use of the criminal 
law would dilute its condemnatory effect. And there are 
many situations in which use of criminal sanctions may 
not be the most effective means of obtaining compliance 
with the law. Thus it is apparent that use of the with
holding tax scheme has proved an extraordinarily efficient 
and effective method of preventing tax fraud. This is of 
course true in other areas of the law as well. Increased 
use of locks may be far more effective in reducing burglary 
and auto theft than an increase in police patrol. But 
the threat of criminal sanctions will often be an econom
ical way to obtain compliance. In the tax area, for 
example, 80 million income tax returns are filed annually. 
It would be impractical to audit all of these and investi
gate all cases in which there was some reason for suspicion. 
Thf'; Tax Division audits only 4 percent of all returns 
filed.28 And the withholding tax scheme, while highly 
effective, can only ensure that income earned in the 
course of some regular employment is reported. The 
Government must therefore depend to a great extent on 
the deterrent effect of the threat of criminal sanctions. 

Careful thought must be given to detennining those 
areas in which use of criminal sanctions is appropriate and 
in which other means of enforcement will suffice. And 
sound prosecutorial discretion must be exercised in decid
ing which cases, among those that might technically 
involve criminal violations, should be selected for prose
cution. 

PRAOTICAL l'ROBLEMS WITH THE USE OF CRIMINAL 
SANCTIONS 

There are practical obstacles to enforcement of the 
laws relating to white-collar crime because of factors 
peculiar to this kind of criminality. 

As noted previously, it is often extremely difficult even 
to discover the existence of white-collar crimes; it is 
similarly difficult to secure evidence of criminal guilt. 
White-collar crime may not stand out as unusual conduct 
when committed as would, for example, theft, burglary or 
assault. It may involve acts of omission rather than 
commission, which are less likely to be observed or 
noticed. It is often committed in the privacy of a busi
ness office or home. In addition, there may be no single 
victim or group of victims to complain to law enforce
ment authorities. Or victims may be unaware at the 
time of the offense that they have been victimized. 
Victims of consumer fraud are but one example. More
over, the crime itself may be difficult to identify. It is 
often committed in the course of ordinary business 
activity and may not be significantly distinguishable from 
noncriminal business conduct. Especially where finan-

!l'l Sec AUacltment B. p. 114. 
29 Dcrshowitz .hu.s recommended imposing upon corporate executives a duty, en. 

f?Tceable by .cTl!f11naI sanctions, to exercise reasonable cnre in preventing acquisi. 
tlvc crlme wlthm the area of corporate business under their control. Alan M. 
Dcrshowitz, supra n. 21. 

cial offenses are involved, the crime may be so technical 
that discovery is possible only after detailed and lengthy 
audit or economic analysis by speciaJly trained law en
forcement personnel with expertise in fields such as 
accounting and economics. Careful scrutiny of a huge 
mass of data for weeks or months may be necessary to 
produce the required evidence of criminality. A compli
cated security fraud investigation, for example, may ~n
volve several years of investigation by a team of law 
enforcement personnel. 

A pervasive problem affecting enforcement is the fact 
that white-collar crime is often business crime and busi
ness crime is often corporate crime. Where corporate 
defendants are involved, the only criminal sanction avail
able is the fine. As noted previously, fines may be inade
quate as deterrents for a variety of reasons. There are 
also ~"rious practical problems in imposing sanctions 
upon corporate employees. It is very difficult to obtain 
the conviction of the true policy formulators in large, 
complex corporations. The top executives do not ordi
narily carry out the overt criminal acts-it is the lower 
or middle mailagement officials who, for example, attend 
price-fixing meetings. Under traditional doctrines of 
complicity, to hold a superior responsible he must be 
shown actually to have participated in his subordinate's 
criminal activities, as by ordering the conduct or encour
aging or aiding in its performance. It is very difficult to 
obtain evidence of such participation. Difficulties of 
proof have prevented the prosecution of top management 
in many Sherman Act cases.29 

RESISTANCE TO THE USE OF CRIMINAL SANCTIONS 

As important as the practical obstacles to effective law 
enforcement is society's reluctance to impose criminal 
sanctions upon the white-collar offender. Thus despite 
the apparent effect of the Electrical Equipment cases, in 
which seven individual executives received and served 
jail sentences, since that case no antitrust defendant has 
been imprisoned. In seven cases since then, involving 
45 individual defendants, prison sentences were imposed, 
but in each case the sentence 'was suspended. During 
this time the Government has recommended that, Qut of 
58 cases in which individual defendants were charged 
with criminal violations, prison sentences be imposed but 
suspended in seven casf'S, and imposed and served in 27 
cases. The recommendations covered 105 individual 
defendants.3o Similarly, Marshall Clinard's study of a 
variety of rationing and other controls during the second 
World War revealed that the sentences imposed on OPA 
violators after conviction were relatively miid.sl 

While little is known of the public attitude toward 
white-collar crime, it is apparent that the present con
cern with crime is not directed at white-collar crime but 
at "crime on the streets." As one executive convicted and 
sentenced to jail in the Electrical Equipment conspiracy 
said: 

"(O)n the bright side for me personally have been the 
letters and calls from people all over the country, 

30 Sec Attachment A. p. 112 and n. 35. 
31 Marshall Clinard. "Criminological Theories of Violations of Wartime Recula. 

tions," Il Amer. Soc. Rev. 25B, 261 (19.16). 



the community, the shops and offices here, express
ing confidence in me and support. This demonstra
tion has been a warm and humbling experience for 
me," 32 

But one attempt to measure public reactions to a form 
of white-collar crime-violations of the Federal Food, 
Drug and Cosmetic Act-indicated that the public would 
treat offenders more severely than the courts, although 
not as severely as persons guilty of such crimes as larceny 
and burglary. Consumers were asked to judge cases of 
food law violation in terms of how they would punish 
the offender. Six actual cases were selected, representing 
three types of violation-misbranding, distasteful but not 
physically harmful adulteration, and physically harmful 
adulteration. Fifty-eight percent of the consumers felt 
that penalties should have been more severe than the 
actual court decisions, and yet within the maximum pen
alty provided by the Federal law, a one-year prison 
sentence on first conviction. Twenty-two percent of the 
sample chose penalties equal to or less harsh than the 
one actually imposed, while almost 20 percent felt that the 
violators should receive a prison term longer than a year.33 

The very characteristics which make white-collar crim
inals particularly deterrable may make it difficult to ob
tain the sanctions necessary to deter. They generally have 
families, an established place in the community, and a 
spotless record. They often occupy managerial or execu
tive roles in their business and a leadership position in 
their community. 

In the Electrical Equipment cases the defendants in
cluded several vice presidents of the General Electric Cor
poration and the Westinghouse Electric Corporation. 
They were described by a newspaper reporter as "typical 
business men in appearance, men who would never be 
taken for lawbreakers." 301 Several were deacons or vestry
men of their churches. One was president of his local 
Chamber of Commerce, another a hospital board member, 
another chief fund raiser for the Community Chest, an
other a bank director, another director of the taxpayer's 
association, another organizer of the local little league. 

The highest paid executive to be given a jail sentence 
was a General Electric vice president, earning $135,000 a 
year. He was married, and the father of three children. 
He had served in the Navy during the second World War, 
rising to the rank of lieutenant commander, was director 
of the Schenectady Boy's Club, on the board of trustees 
of a girls' finishing school, and was a member of the Gov
ernor's Temporary State Committee on Economic Ex
pansion in New York. 

Obviously there is resistance to subjecting defendants 
who are performing useful functions in society to criminal 
sanctions and especially to prison sentences. Clinard's 
study of OPA vio1.ators found that one reason for the light 
sentences imposed was "the fact that the offenders seldom 
had a criminal past or other circumstano)s which would 
warrant a severe sentence. As the judges on occasion 
stated from the bench, they 'would not make criminals of 
reputable businessmen.''' 35 On the other hand Judge 
Skelly Wright, in considering the question of whether an 

3:1 Schenectady & Union.Slar, Feb. 10, 1961. 
33 Donald J. Newman, "Public Attitudell Toward a Form of White Collar Crime," 

4 Social Problem., 228. 230, 231 (Jan. 1957). 
34 NeW" York Times, Feb. 7, 1961, p. I, p .. 26, col. 3. 
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income tax violator ought to be sentenced to jail, took 
the position that "the only real purpose of an income tax 
sentence is its deterrent value. Unless we use the in
come tax sentence as a deterrent, we are overlooking one 
of our responsibilities as judges." 30 

In addition to the standing of the offenders, there are a 
number of aspects of white-collar offenses that may en
courag(! public and official reluctance to use criminal 
sanctions, as well as provide rationalizations for the vio
lators themeslves. Thus Cressey's study of embezzlement 
found rationalization to be an important factor in offend
ers' patterns of misconduct. They distinguished embez
zlement sharply from robbery or theft. He found, fot' 
example, that independent businessmen who converted 
"deposits" which had been entrusted to them because of 
their business positions, convinced themselves "either (a) 
that they were merely borrowing the money which they 
converted, or (b) that the funds entrusted to them were 
really theirs." 37 It has been argued that use of criminal 
sanctions to enforce much of the law in this area is inap
propriate because the conduct proscribed is "morally neu
tral." 38 The soundness of some of the regulatory la ... vs 
that have grown up in recent decades is a subject of con
tinuing debate. And the very fact that they are so recent 
in comparison with the laws prohibitii~g such conduct as 
larceny and assault makes it unlikely that they will enjoy 
similar acceptance for some time. Many of the defend
ants in the Electrical Equipment cases argued that their 
behavior, while technically criminal, had really served a 
worthwhile purpose by "stabilizing prices." They fre
quently combined this altruistic interpretation with an 
attempted distinction among illegal, criminal, and im
moral acts, expressing the view that what they had done 
might have been designated by the statutes as criminal, 
but either they were unaware of such a designation or 
they thought it unreasonable that acts with admirable 
consequences should be considered criminal. The fact 
that the line between legitimate and illegitimate behavior 
is sometimes fuzzy and seems occasionally arbitrary does 
not help in obtaining popular support for the law. Thus 
the fine line between legal tax avoidance and illegd eva
sion may make it hard for the violator himself o~ otllers 
to accept the appropriateness of criminal sanctions even 
where the violation is not close to the line. 

But most white-collar crime is not at all morally neu
tral. Most fraud involves preying upon the weak and 
ignorant; violation of food and drug laws may cause 
death or ~erious injury; embezzlement is, very simply, a 
form of theft; tax fraud involves cheating the Government 
and, indirectly, other taxpayers. 

Reluctance to see criminal sanctions used in the white
collar area derives also from the fact that there is often no 
particular victim, or group of victims. The harm is not as 
apparent, and certainly not as dramatic. Where loss is 
spread throughout society, the harm to any particular 
individual is minimal. As Sanford H. Kadish has pointed 
out, 

"it is possihle to reason convincingly that the harm 
done to the economic order by violations of many of 

M WriglJt, "Sentencing the Income Tax Violator. Statement of the Bastc Prob .. 
lem." delivered before the Sentencing Institute for the Fifth Circuit, 30 F.R.D. 
185. 302, 304-305 (1962). 

or Cres,ey. Other People's Money 102 (The Free Pre,.: Glencoe, III., 1953). 
38 Sanford 1I.- Kadish, "Some Observations on the Use of Criminal Sanctions in 
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these regulatory laws are of a magnitude that dwarf 
in significance the lower class property offenses. 
But the point is that these perceptions require dis
tinguishing and reasoning processes that are not the 
nonnal governors of the passion of moral disap
proval, and are not dramatically obvious to a public 
long conditioned to responding approvingly to the 
production of profit through business shrewdness, 
especially in the absence of live and visible victims." 89 

Moreover, where corporate misconduct is involved, the 
offenders-and particularly the offenders against whom 
evidence of guilt can be obtained-act a') part of a cor
porate hierarchy and, ordinarily, follow a pattern of cor
porate behavior. Individual responsibility is therefore re
duced-the offenders are often following orders from 
above, either explicit or implicit. Moreover, the fact 
that acts are perfonned to further the interests of the 
corporation, and not merely the offenders' personal in
terests, helps to rationalize misconduct. Thus in the 
Electrical Equipment cases, personal explanations for the 
acts were, for the most part, sought in the structure of. 
corporate pressures. The defendants almost invariably 
testified that they came new to a job, found price-fixing 
an established way of life, and simply entered into it as 
they did into other aspects of their job. This is illus
trative of a pattern that Senator Everett Dirksen of 
Illinois, during the subcommittee hearings, labeled "im
bued fraud." 40 There was testimony that, if one em
ployee refused to engage in price-fixing, the responsibility 
would simply be delegated to another. Prior to imposing 
sentence in the Electrical Equipment cases, Judge T. Cul
len Ganey criticized the corporations as the major cul
prits, but he did not excuse the offenders: 

"they were torn between conscience and an approved 
corporate policy, with the rewarding objectives of 
promotion, comfortable security, and large salaries. 
They were the organization or company men, the 
confonnist who goes along with his superiors and 
finds balm for his ctmscience in additional comforts 
and security of his place in the corporate setup." 41 

Ane! 5n his study of embezzlement Cressey found that 
offenders rationalized on the basis "that 'everyone' in busi
ness in some way or other converts or misapplies deposits 
so that it is not entirely wrong." 42 Criminal conduct that 
accords with such an accepted "system" and is in response 
to such pressures is not unique to white-collar offenders, 
as the Commission's work on juvenile delinquency, orga
nized crime and professional crime indicates. 

There is strong evidence that many white-collar of
fenders do not think of themselves as criminals. Cam
eron's study of middle-class shoplifters who had stolen 
from a large department store in Chicago gave some indi
cation of the potential educative effect of the use of crimi
nal !lanctions. Shoplifters generally do not think of them
selves as thieves, Cameron points out, and "even when ar
rested, they resist strongly being pushed to admit their be
havior is theft. Again and again store people explain to 

:ru Jd. at 436. 
40 Hearing., pt. 27, p. 16773. 
U New York Times, Feb. 7, 1961, p. 26. 
,j:J Cressey, supra n. 37 at 102. 

pilferers that they are under arrest as t,hieves, that they 
will, in the nonnal course of events, be taken in a polic0 
van to jail, held in jail until bond i~ raised, and tried in a 
court before a judge and sentenced." Interrogation pro
cedures at the store are directed specifically and consci
ously toward breaking down any illusion that the shop
lifter may possess that his behavior is merely regarded as 
"naughty" or "bad." 

"In the course of this investigation, it becomes in
creasingly clear to the pilferer that he is considered 
a thief and is in imlYJinent danger of being hauled 
into court and publicly exhibited as such. This reali
zation is often accompanied by a dramatic change in 
attitude and by severe emotional disturbance.43 

* * * * * 
"Because the adult pilferer does not think of him-

self, prior to his arrest, as a thief and can conceive of 
no in-group su.pport for himself in that role, his ar
rest forces him to reject the role 0)(. * * [and] is in 
itself sufficient to cause him to redefine his situa .. 
tion." 44 

And Cressey found that "among the violators interviewed, 
the accountants, bankers, business executives and inde
pendent businessmen all reported that the possibility of 
stealing or robbing to obtain the needed funds never oc
curred to them, although many objective opportunities 
for such crimes were present." 45 

Application of criminal sanctions in this area raises 
some of the most delicate and perplexing problems 
confronting the criminal justice system. The sensitivity 
of successful members of society to the threat of criminal 
prosecution is indicative not only of the potential success 
of criminal sanctions in deterring misconduct, but of their 
potentially destructive effect upon the offenders. Crimi
nal sanctions may help to educate the public to realize 
the seriousness of misconduct which is not on its face 
abhorrent, yet their indiscriminate use in areas where 
public opinion has not crystallized may seriously weaken 
the condemnatory effect of the criminal law. Imprison
ment may be unnecessary for purposes of rehabilitation 
and incapacitation, although very effective as a deterrent. 

Our goal should be to achieve an "economical" level of 
criminal sanctions, recognizing that in establishing such a 
level account must be taken of such intangibles as 
strengthening public support for the regulatory, revenue 
or other underlying legislative purpose sought without 
weakelling the criminal law; balancing the effectiveness 
of criminal sanctions against alternative methods of social 
control; and maintaining some sense of fair treatment 
among different classes of offenders touched by the crim
inal system. 

This chapter is not an assessment of white-collar crime 
in America. The data to make such an assessment are not 
available today, and procedures to develop such data have 
not been developed. Furthermore, white-collar crime as a 
conceptual classification does not pennit close, searching 

43 Mary Cameron, The Boo.ter and The Snitch 162 (New York: Free Pre •• , 
1965). 

H rd. at 165. 
.m Cressey, 3upra n. 37 at 140. 



analysis. It includes too many different types of offenders 
and offenses. 

Here as elsewhere our present system operates to a 
great extent in the dark in seeking improvements. We 
rely largely on our basic notions of fairness and common
sense expectations about how certain c1:.c;ses of people will 
react to the threat of criminal penalties. The enormous 
stake our society has in the fair and effective operation of 
its tax system has led to some close analysis of what results 
in compliance, but even here there is no general agree
ment about what the levels and form of enforcement 
should be. Rather than dealing with a single concept of 
white-collar crime, we need to study different kinds of 
offenders and offenses separately to see what they dQ and 
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do not have in common with each other. We need to 
know whether an apparently permissive approach to busi
ness crimes in fact encourages street crime through dis
respect for law, desire for revenge, or other motive3, since 
no valid determination of the economical level of enforce
ment can be made without such information on secondary 
effects. We need enlightenment on such crucial questions 
as the extent to which a criminal conviction unaccom
panied by jail is likely to be an effective deterrent. On 
the basis of such information it wiII become possible for 
public officials and the public itself to confront, as they 
have not yet done, the perplexing issues in dea!ing with 
this group of crimes and offenders. 

Attachment A 

CRIMINAL ENFORCEMENT BY THE ANTITRUST DIVISION * 

The Antitrust Division of the United States Depart
ment of Justice has concurrent jurisdiction with the Fed
eral Trade Commission for enforcement of the four basic 
antitrust statutes.1 Criminal sanctions are provided only 
for violations of the Sherman Act,2 and only the Depart
men of Justice has authority to prosecute criminal actions 
under this statute. Sections 1 and 2 of the Sherman Act 
state that contracts and combinations in restraint of trade 
and acts and attempts to monopolize trade are unlawful 
and that persons who engage in such prohibited conduct 
"shall be deemed guilty of a misdemeanor, and, on con
viction thereunder, shall be punished by fine not exceed
ing fifty thousand dollars, or bv imprisonment not exceed
ing one year." 3 While the Sherman Act, by its terms, 
provides criminal penalties as the primary sanctior,s, the 
Department may proceed against violations of the Act 
by dvil or !.Jy crirn:nal actions or by both. At the end of 
fiscal year 1966 the Department was conducting 590 
major investigations. At the end of that year there were 
pending 115 civil cases and 18 criminal cases:1 In 1966, 
32 civil cases were filed and 12 criminal cases were filed; 
in 1965, 33 civil cases were filed and 10 criminal cases 
were filed. During the years 1960 to 1966, the number 
of criminal cases filed varied from a high of 32 to a low 
of 10. In the same period the number of civil cases 
varied from a high of 41 to a low of 32. Despite the 
greater number of civil cases, the Department believes 
that criminal prosecutions are an essential part of an 

*Submittcd to the President's Commission on Lnw Enforeeml'Dt and Administra
tion of Justice by the Antitrust Division, U.S. Department of Justice. 

1 The Shennan Act, 26 Stat. 209-10 (1890). 15 U.S.C. §§ 1-7, the Clayton Art. 38 
Stat. 730-40 (19B). 15 U.S.C. §§ 12-27, FTC Act. 52 Stat. 111-17 (1938), 15 
U.S.C. §$ 41-58, and the Robinson.Patman Act. 49 Stat. 1526-28 (1936), 15 U.S.C. 
§§ 13. 21(a). 

!l A rarely invoked scction of the Robinson·Putman Act provides criminal sane. 
tions for willful price discrimination. ·19 Stat. 1526 (]936). 15 U.S.C. § 13(a). 

effective antitrust enforcement program in the United 
States.G The Department believes that criminal prosecu
tions serve an important function in educating the public 
to an awareness of the serious nature of antitrust vio
lations and in deterring future violations of the antitrust 
laws. The unique quality of the criminal proceeding is 
the moral stigma fixed on the defendants by indictment, 
arraignment and criminal sentences. The Department 
believes that the public in general becomes far more 
aware of antitrust violations subject to criminal prosecu
tion, and potential violators are more effectively deterred 
by fear of the intangible consequences of criminal 
penalties. 

OB}f:CTIONS TO CRIMINAL ANTITRUST 
PENALTIES 

The prohibitions of the Sherman Act are broadly 
stated. Interpretation of this statute has varied the scope 
and nature of these prohibitions. Thurman Arnold, for
mer head of L~e Antitrust Division, once said, "antitrust 
policy touches fields and boundaries which recede as you 
approa.ch them and disappear each time you try to stake 
them out. Definiteness and precision in this area have 
been impossiblL even for the courts." 0 Vagueness in the 
legal definitions of the prohibited acts might raise prob
lems of faimess, or even constitutionality in proceeding 

"Sherman Act, 26 St.t. 209 (]890). 15 U.S.C. §§ 1-3, ns .mended. 
.. Intumuch a" civil cases last severnl timcs as long as most criminal proceedinC9t 

the figures (or {'asc! pending at th,. pnd of the fiscal yenr overstnte the ratio of 
civil to crimina} litigation. 

[j Cr.. Spivnck. Director of OpcrntioDS t Antitrust Division. "Antitrust En!orce. 
mont: A Primer." 37 Conn. B.]. 375, 381l-83 (1963). 

• Speech dolivered Apr. 28, 1938, quoted in 30 A.B.A. Antitrust Section .t 30 
(1952). 
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criminally. The Suprem~ C~)Urt has held that the Sh~r
man Act is not unconstitutiOnally vague.7 But an m
dictment in a particular case might unfairly attack con
duct not known to the defendants to be unlawful. The 
solution of the Antitrust Division to this problem of po
tential unfairness has been to lay down the firin rule that 
criminal prosecutions will be recommended to the At
torney General only against willful violations of the law, 
and that one of two conditions must appear to be shown 
to establish willfulness. First, if the rules of law alleged 
to have been violated are clear and established-describ
ing per se offenses-willfulness will be presumed. TJ:e 
most common criminal violation of the antitrust laws IS 
price fixing; upwards of 80 percent of the criminal cases 
filed charge conspiracies to fix prices. The Supreme 
Court held more than 30 years ago that price fixing was 
a per se violation of the law-one for which no justifica
tion or defense could be offered. United States v. So cony
Vacuum Oil Co.s Second, if the acts of the defendants 
show intentional violations-if through circumstantial 
evidence or direct testimony it appears that the defend
ants knew they were violating 0e law or.were ~cting w~th 
flagrant disregard for the legalIty of theIr conauct-Wlll
fulness will be presumed. 

It has been argued that criminal enforcement o~ the 
antitrust laws is inappropriate because these antitrust 
prohibitions are morally neutral.O Debate continues on the 
wisdom of merger policy and resale price maintenance, 
but few protest the proscriptions on conspiracie~ ~o. set 
prices and allocate markets. In fact, general CrItIcIsms 
of criminal sanctions in antitrust which were once com
mon 10 seem to have subsided since the epic of the Elec
trical Equipment cases. Those who would defend busi
ness from criminal prosecution do not often rely on argu
ments on the merit of practices condemned as per se 
violations. Where criminal sanctions are sought, the 
Department believes as a former Attorney General stated: 
"We are talking about clear-cut questions of right and 
wrong. I view the businessmen who engage in such con
spiracies in the same light as I regard the racketeer who 
siphons money off the public in crooked gambling or the 
union official who betrays his union members." 11 

A third problem faced by antitrust criminal enforce
ment derives from the corporate environment in which 
the defendants act. Criminal antitrust acts are commit
ted for the benefit of the corporation. Top management 
of a corporation is theoretically responsible for the acts of 
the cornoration. But it is not always possible to indict top 
executives of a corporation because it is not always pos
sible to obtain evidence of the knowledge and complicity 
of top officials.12 Lower or middle management officials 
against whom clear evidence may be obtained because of 
attendance at meetings may contend that it is unfair to 
prosecute them for acts done in compliance with orders 
or innuendos from top management. Wherever possible, 
the Department indicts the high executives of a corpora
tion implicated in a crimillal conspiracy. But the De
partment does not accept the justification of subordinates 
that they knowingly violated federal law in deference t4 
corporate instructions. 

1 Se. ~/Jlh v. Uniled SlalOl, 229 U.S. 373 (1913). 
• 310 U.S. 150 (19·10). Soe alao Uniled SI.les v. Trenlan PalleriOl, 273 U.S. 

392 (1927). 
o SeD Kadish, "Criminal Sanctions for EconomJc Regulations," 30 Uni\". Chi. L. 

Rev. 423, 435-40 (1963). 
~o See, e.g. t Cahill, "Must We Brand American Busincss by Indictment fis Crim .. 

inal?'· 30 A.B.A. Antitrust Sec. 26(1952); Hafard, "Arc Dig Busmessmen 
Croab 1" Atlantic Monthly, Nov. 1961, 57. 

11 Remarks of 'Attorncy General Robert 1 ..... KennedYt "Vigorous Antitrust En« 
Corccment Assi6t8 Business," before the Economic Cluh oi New York, Nov. 13, 1961. 

THE NATURE OF ANTITRUST CRIMINAL 
VIOLATIONS 

Price fixing is a broad ter~ wh~ch ha~ J:een ap:pli~d to 
at least three types of conspIratorIal actiVIty to ehmmate 
competition between sellers of a particular product. In 
its most common form, competing sellers meet and agree 
to sell their products at a price mutually agreed upon. 
An agreed upon price ~ill usually be ~i~her tha.n. the 
price which would prevaIl under competltIve condItions. 
Another common form of price fixing is bid rigging, in 
which competitors decide among themsdves which com
pany shall prevail a! a closed bid contract and. a.t w~at 
price. Contracts wdl be awarded to the participatmg 
companies according to some agreed upon formula. In 
1966 12 criminal cases were filed and all 12 alleged some 
form' of price-fixing activity; in 1965, 7 of 10 criminal 
cases filed alleged some form of price fixing. From 1960 
to date 133 criminal cases have been filed charging price 
fixing (in the same period 157 civil cases were filed in 
which price fixing was one element of the violations 
charged) . Price fixing is a common and continuing 
criminal problem. 

That violators are aware of the illegality of their price
fixing activity can often be inferred from their efforts to 
preserve secrecy. In the Electrical Equipment cases, ex
'ecutives carefully destroyed notes and papers after 
price-fixing meetings to preserve secrecy. An elaborate 
coded system was developed under which contract bids 
were allocated among conspirators according to the 
phases of the moon. The executives filed false travel 
vouchers to make it appear they had not been in cities 
where meetings were held. (Interestingly, the false travel 
vouchers never claimed amounts due for transportation 
greater than the cost of travel to the cities actually visited.) 
Testimony further revealed an awareness of guilt. "I 
didn't expect to get caught and I went to great lengths to 
conceal my activities so that I wouldn't get caught," 
testified one of the defendants in the Electrical Equip
ment cases.13 

The Department believes that the enormous publicity 
given the Electrical Equipment cases had a salutary effect 
in the termination of ongoing price fixing activities and 
the deterrence of others.14 "No one in direct contact with 
the living reality of business conduct in the United States 
is unaware of the effect the imprisonment of seven high 
officials in the Electrical Machinery Industry in 1960 
had on the conspiratorial price fixing in many areas of 
our economy; similar sentences in a few cases each decade 
would almost completely deanse our economy of the can
cer of collusive price fixing and the mere prospect of such 
sentences is itself the strongest available deterrent to such 
activities." 15 But there is still a great deal of price
fixing activity. Let is consider a typical case. 

On March 10, 1964, five criminal cases were filed alleg
ing price fixing between six corporations selling between 
75 and 90 percent of the pressure pipe consumed in the 
Western States. Sales of pipe are largely made through 
closed, and supposedly competitive, bidding. But the 

1!J Sea Herling, "The Great Price Conspiracy" 144-65. . 
1.3 Testimony of ExecutIve before Kefauver Committee, u.s. Senate, Subcommltteo 

on Antitrust and Monopoly, Committee on the Judiciary. 87th Cong., 1st SeAl'", 
1961, "AdminIstered Prices," pt. 28, p. 17396. • • . .•. 

1-10 See "Remarks of Robert L. Wright," former First ASSistant, Anhtrust DIVl!UOn, 
at The Sentencing Institute, uJail Sentences in Antitrust Cases," 37 F.R.D. 183-84 
(1964). • 

:us Spivack, Director of Operations, AntitrIJ8t Division, I Antitrust Enforcement: 
A Primer," 37 Conn. B.l. 375, 382 (1963). 



defendants in these cases, according to the Government's 
allegations, worked out arrangements for the allocation 
of contractor bids among themselves. One of these con
spiracies may have dated back as far as .the late 1940's; 
others appear to have lasted for 9 years, 1~ ~me case, and 
11 years in another. S~veral h~ndred mll!IOn do~lars of 
pipe was sold through n9"ged bIds fo~ use m publI~ con
struction projects and pnvate accordmg .to th~ eVld~n.ce 
available to the Department. The consplratonal actiVIty 
of defendants, taking place through hundreds of meet
ings was conducted at hoteh and motels throughout the 
west and by conversations on telephone lines outside the 
business offices of the corporations. After a particular 
contract had been designated to one conspirator, the other 
companies would submit scattered higher bids to conceal 
the conspiracy.16 Over the opposition of the Govern
ment, the court pennitted all defendants to enter pleas of 
nolo contendere,11 

The second most common criminal action proceeds 
against predatory monopolization. Atte:upts to monopo
lize by predatory conduct such as persIstent below cost 
pricing to destroy a competitor, coercion of suppliers of 
customers of a competitor, or systematic boycotts in order 
to exclude a competitor may be criminal, for these acts are 
all per se violations of the antitrust laws.18 

Only occasionally do criminal cases arise for violations 
other than_ price fixing or predatory monopolization. 
Other per se offenses on which criminal charges might be 
based are combinations to boycott i.n order to exclude or 
to drive out a competitor and agreement.s by competitors 
to allocate customers or territories in order to bring about 
price increases. 

PROCEEDINGS IN ENFORCEMENT 

It is extremely difficult to discover evidence of criminal 
violations. There are four principal sources of infonna
tion leading to criminal prosecution. A civil investiga
tion of the Department may lead to evidence of criminal 
conspiracy. Disaffected employees or executives of con
spirators may make disclosures to the Department of Jus
tice. Federal purchasing agencies are required to report 
to the Department of Justice incidents of the submission 
of unifonn bids,19 and many States submit such infonna
tion voluntarily. Sometimes these submissions lead to the 
discovery of criminal price fixing through analysis of 
bidding patterns. A final source' of information is pro
vided by the complaints of competitors and customers of 
the corporations engaged in criminal conduct. 

The Department is authorized to conduct grand juries 
where there is cause to believe a criminal violation exists. 
Subpoenas may be issued to corporations requiring their 
disclosure to the grand jury of documents bearing on the 
subject of the investigation. Executives of corporat\ons 
under investigation may be required to testify before the 
grand jury, but receive immunity from prosecution on the 
matters to which they testify. Upon the completion of 

16 This information has beeD made public by a court order of the Cirel'it Court 
of Appeals for the Ninth Circuit. U.S. Industries, Inc. v. United Stales Di3trict 
Court. 315 F.2d 18 (9th Cir. 1965). cert. den •• 382 U.S. 81.1 (1965). permitting 
treble damage dnimants access to the Government's recommendation on sentencing 
Wl1ich reviewed the evidence which would nave he en introduced if tho case had 
beerl tried. 

11 See D. 34 infra. far discussion of sentences imposed in this case. 
t< Seo United States'!'. iIIinnesot. Mining & ,11/g. Co •• 249 F. Supp. 594 (E.D. 

Ill. 1966) which included price-fixing counts as well as attemp~'\ to monopol:':c. 
" Executive Order 10936 (Apr. 24. 1961) requires tlte Dep.rtment of Justice to 

compile nnd pubUsll annual reports on Identical Bidding in Public Procurem('nt. 
Five such reports havo been transmitted to the rresident and Congress. 

20 SeQ 15 U.S.C. § 16(.) ; City 0/ Burbank v. General Electric Co •• 329 F. 2d 825 
(9th Cir. 1964). 
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an investigation, the grand jury may be requested to hand 
up indictments in accordance with its findings. . . 

After criminal prosecution has been begun, the cnttcal 
moment in such antitrust proceedings comes at the time 
of pleading. In the vast majority of antitrust cases, de
fendants seek to plead '/1.Olo contendere. This is true for 
three reasons. Defendants believe that judges wiII im
pose lesser sentences after ple;ls of nolo than after guilty 
pleas or convictions. Defendants believe that less public 
stigma attaches subsequent to pleas of nolo. But most 
importan~ of all-for corporate defendants--the statut;>IY 
presumptIOn in favor of subsequent treble damage clrum
ants arising after judgment in the Government's favor 
does not att~ch where judgment is founded on pleas of 
nolo contendere.20 

The Department of Justice mayor may not oppose 
pleas of nolo.21 A decision to oppose nolos in a par
ticular case turns on three factors. First, the Depart
ment makes a judgment on the gravity of the violations 
charged in the indictment, including consideration of the 
size of the corporate defendants, the impact on the econ
omy of the offenses charged, the longevity of the con
spiracy, the effectiyeness of the ,~onspiracy and ~.e fla
grancy and conSCIOusness of gmlt of the particIpant. 
Second, the Department evaluates the risks and costs of 
delay in prosecution. In most cases the preponderance 
of the expense to the Department of criminal litigation 
has been incmred by the time of pleading.22 But certain 
cases lend themsdves to inordinate delay during trial, 
and antitrust defendants often seek as much delay as pos
sible. Delay may prejudice the Department's case be
cause of the increasing staleness of the evidence and the 
possibility that certain witnesses may die or forget critical 
testimony. The third factor to be considered is the pos
ture of potential treble damage claimants. The questions 
are whether there are treble damage claimants with prov
able claims and with claims in an amount sufficient to jus
tify undertaking litigation, whether such plaintiffs wiII be 
willing to undertake litigation against corporations who 
may be their traditional suppliers, and wh£.ther potential 
plaintiffs may have access to evidence which wi.1l enable 
them to pi-ove their cases in the absence or' the statutory 
presumption of section 5(a) of the Clayton Act. 

In any event, present policy of the Antitrust Division 
i& to agree not to oppose nolo pleas only in the event that 
defendants promise to fulfill two conditions. The defend
ants must state in open court or in writing to the court 
that they understand that pleas of nolo are equivalent to 
pleas of guilty for purposes of the criminal action and ex
pose the defendants to sentences as severe (including jail 
sentences) as those which could be imposed after pleas of 
guilty. And they must state that they will not peblicly 
represent that they, indiviclual~ or corporations, were not 
guilty of the offens~s charged, except in litigation arising 
out of the same circumstances. The Department insists 
on these two conditions in order to mitigate the ill effects 
of nolo pleas in reducing the deterrent effect and in ob
structing public awareness of the existence of violations 
of the antitrust laws.23 

!!1 Sec testimony Ql Donald F. Turner belore Subcommittee on Antitrust and 
Monopoly 01 Senate Judici.ry Committee on S. 2512. Ju~y 1~. 1966. The Dep~,!, 
ment favors legislation whieh would make nolo presumphve 10 treble damage lIta
gation, although one anticipated effect would be a substantial reduction in 11010 

pleas. 
2!1 Sec letter from Donald F. Turner, Assistant Attorney General, Antitrust Divi

sion w to the Harvard Law Review, Nov. 5, 1965, quoted in note, "Antitrust Nolo 
PIc ..... 79 n.rv. L. Rev. 1475. n. 59. 

.23 In the past the Department has been greatly disturbed by the practice of c~r. 
.. ,~rate public relaHons departments which issue prcss rclcases subsequent to dlil" 
position of criminal charges stating or giving the impression that the corp~rat!on 
had pleaded nolo conlendere in order to nvoid the delays and expense of litigation 
although such Iitig.tlon would have vindic.ted the delend.nts. 
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The fact is that judges, although vested with discretion 
to accept; or reject pleas of nolo,24 almost invariably per
mit pleas of nolo to be entered. Between July 1, 1959 
and July 1, 1965, nolo pleas were accepted in every case 
in which the Government did not oppose the plea, and 
were accepted in 96 percent of the cases in which the Gov
ernment opposed the plea of nolo contendere. 2fi Al
though the acceptance of nolo pleas terminates the liti
gation, remarkably few opinions in e.xplanation of the ac
ceptance of such pleas have been written by district 
courts 20 even when the Government has opposed the 
plea.27 The Department believes that the courts which 
have accepted nolo pleas for the reason that it would be 
improper to benefit treble damage plaintiffs 28-have er
roneously interpreted the legislative history of section 5 
(a) of the Clayton Act.20 The better view, the Depart
ment believes, was advanced in the opinion of Judge 
Weinfeld in United States v. Standard Ultramarine and 
Color CO.30 Judge Weinfeld held that it was the intent 
of Congress in section 5 (a) to aid private plaintiffs in 
order to increase the sanctions against antitrust violations, 
and that trial judges, to be consistent with this purpose of 
deterrence ought to consider the effect on possible treble 
damage litigation in deciding whether to accept offered 
pleas of nolo. 

The statutory limit on fines in sentences to a defendant 
under the Sherman Act is $50,000. Multiple counts may 
be charged where separate conspiracies are found and the 
maximum fine may be charged for each count in which 
a particular defendant is found guilty. Nonetheless, the 
statutory ceiling makes fines in criminal cases trivial for 
major corporate defendants.31 While fines to individuals 
may be substantial relative to an individual's ability to pay, 
in a number of States individual executives may be law
fully reimbursed by the corporation for fines paid out in 
antitrust cases.32 In light of the possible insignificance 
of criminal fines the Department believes that imprison
ment may be an appropriate penalty where willful vio
lations have been established. Discovery of criminal vio
lations of the antitrust laws is highly uncertain. Rational 
calculators of the profitability of price fixing might not 
be deterred by the prospect of even substantial civil 
p~nalties. But the moral stigma of the criminal process-

"' F.R. Cr. P., 18 U.S.C. Rule 11. 
Z!: Letter from Donald F. Turner, As/Jiatant Attorney General, Antitrust Division, 

to tho Harvard Law Review, Nov. 5, 1965, quoted In 79 Harv. L. Rev. 1475, 14110 
(1966) • 

m "Nolo mlly have heen commonly accepted in antitrust cases either because the 
judges disagreed with the spirit of tho laws and thought conduct violating them 
was not very bod ..if because they thought the conduct was not morally wrong Ilpart 
from Its violation of the law." 79 Harv. L. Rev. 1475, 1477. 

21 Apparently only 16 opinions disclosing reasons for the acceptance or rejection 
of nolos have been written. Sec note, "Antitrust Nolo Pleas," 79 Harv. L. Rev. 
1475, 1480 (1966). 

!5 The cUcct of § 5(a) of th(': Clayton Act is to make n victory in n Govern .. 
ment case (or a plea of guilty) presumptive proof of Q violation in a subecquent 
treblo damage nction by a privato party. 

"" See, e.g., United States v. Sa/ .. ear Stores. Inc., 20 F.R.D. 451 (N.D. Tex. 
1957). 

"" 137 F. SUP». 167 (S.D.N.Y. 1955). 
31 See Columbia Journal of Law and Social Problems t UAntitrust CrimInal Sanc~ 

tions," Vol. III, No.2, p. S-9. n. 16 (1966). 
"" Sec, e.g., 8 Del. Code Ann. § 122(10); N.Y. Bus. Corp. U11< § 723(b) ; 

Note, ""Liability Insurnneo for Corporate Executives." 80 Harv. L. Rev. 648 (1967) ; 

and the possibility of incarceration-will deter many ex
ecutives even if the gains appear great and risks of appre
hension slight. In the Electrical Equipment cases seven 
individual executives received and served jail sentences. 
The imposition of jail sentences in those cases appeared 
to have enormous effect on the attitudes of the public and 
of businessmen towards antitrust violations. Editors and 
commentators long discussed the implications of the cases 
and the significance of the violations as described by 
Judge Ganey in imposing sentences. "This is a shocking 
indictment of a vast se.ction of our economy, for what is 
really at stake here is the survival of the kind of economy 
under which America has grown to greatness, the free 
enterprise system." 33 However, since the Electrical 
Equipment cases, no antitrust defendant has been im
prisoned.3'1 The Government has recommended that 
prison sentences be imposed but suspended in seven cases 
and that prison sentences be imposed and served in 27 
cases. The recommendations covered 105 individual de
fendants in these cases.3fi In seven cases, involving 45 
individual defendants, prison sentences were imposed and 
suspended but, to repeat, in no case during this period 
did the courts require prison sentences to be served. 

The factors which the Department considers in de
ciding whether to recommend imprisonment are to some 
extent the same factors considered in deciding whether 
pleas of nolo should be opposed. The nature of the ac~s 
charged in the indictments including the size, impact, 
effectiveness, longevity and willfulness of the criminal con
duct principally determine the position which the De
partment will take. In addition, the Department con
siders th" ability of an association or corporation to pay a 
fine or the ability of an individual to serve a term of im
prisonment-meaning his health and age. 

The Department rarely recommends jail sentences 
greater than 6 months-recommendations of 30-day im
prisonment are most frequent. In recent years some 
judges have imposed and suspended jail sentences; the 
Department considers this trend salutary.3o In appro
priate cases the Department will continue to recommend 
the imposition of jail sentences to be served 87 because of 
the profound dEterrent and educaticnal effect of such 
criminal treatment. 

Note. "Indemnification of Corporate OfficinIs for Fines and Expenses Reaulting 
from Criminal Antitrust Litigation," 50 Geo. L. J. 566 (1962). 

33 Judge Ganey quoteel in Herling, "The Grent Price Conspirncy" 195. 
3t In tho price. fixing cn8C discussed above as a typical example (see supra. at 9) 

based on farts strikingly similar to the charGcs in the Electrical Equipment cascs 
(seo Smith, "The Incredible Electricnl Conspiracy'" Fortune, part I, Apr. 1961. 
p. 132; pa~t 2, May 1961. p. 161), relatively Iigllt sentences were imposed. The 
Government recommended jail sentences Ior 17 individual defemtants, varying 
from 1 month ror one defendant to 6 months for 10 defendants. The court im~ 
posed no nctual or suspended sentences. In onc caso tho Government recommended 
maximum fines of S50,000 agnin.:tt each of the corporate defendants; the court 
imposed no actual or susp(.'nded sentences. In no case did the judge impose 
fines against corporatIons In an amount greater than 10 percent of the fines 
recommended by the Government. The Government recommedcd fines of up to 
S10,000 (the statutory maximum was $50,000) against five individuals. The court 
imposed n fino of SI.5oo on one of these individuals, 81,000 on ten uefendnnts. 
5500 on five defrndant. and $250 on one defendant. 

M Out of 58 criminal cases terminated by sentencing in the years 1962-66, the 
Governrnept made sentencing recommendations in 51 cases. 

!lO Rpmnrks or Robert L. VlriAht, former First Afi"{atant, Antitrust Division nt the 
Sentencing Institute, "Jail Sentences in Antitrust Gases," 37 F.R.D. 183 (1964). '7 See United Stnles v. McDonough Co., 1959 Trade Ca •• U 69,4112 (S.D. Ohio 
1959) where imprisonment fallowed nolo pleas. 
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Attachment B 

CRIMINAL TAX FRAUD* 

"The purpose of penalties inflicted upon persons who attempt to defraud 
the revenue, is to enforce the collection of duties and taxes. They act in 
terrorem upon parties whose conscientious scruples are not sufficient to 
balance their hopes of profit." Dorscheimer v. United States, 7 Wall. 
(74U.S.) 166,173 (1868). 

We demand compliance with tn-x laws for an intensely 
practical reason: Taxes support the Federal Government. 
In 1966, taxpayers filed more than 104 million tax re
turns and paid over $128 billion in taxes.1 Almost 94 
cents of each budget dollar came from income, estate, 
gift, and excise taxes. The Federal income tax alone pro
duced more than 80 percent of budget receipts. 

To induce compliance, Congress has crafted a finely 
calibrated scale of sanctions, ranging from interest on un
paid tax liability, to statutory additions to tax, to civil 
and criminal penalties. The civil penalties can add from 
5 to 100 percent to the amount of unpaid taxes due. 
Criminal penalties include felonies and misdemeanors 
punishable by fine or imprisonment or both. More than 
10 separate criminal statutes protect the income tax alone. 

THE OFFENDER 

Our system of self-assessment and the sheer number of 
taxpayers make criminal tax fraud 2 a unique white-collar 
crime. Each taxpayer computes his tax on the basis of 
facts which he sets out in his return. Annually, some 68 
million individuals have an opportunity to commit tax 
fraud, while few have, for example, the opportunity to 
embezzle money from a bank. 

Criminal tax fraud is committed not mainly by t.l].e 
famous or even by the infamous. The popular impres
sion that celebrities or gamblers and racketeers are the 
usual subjects of income tax prosecutions is a distortion 
of publicity. Gamblers and racketeers account for fewer 
than 10 percent of su;ch prosecutions, and celebrities are 
not a visible statistic. If there is a bright line of tax eva
sion, it divides ·the self-employed-whose compensation 
is not subject to withholding and whose opportunity for 
under-reporting income is thereby increased-from the 
employee. In 1965, almost two-thirds of those prosecuted 
for income tax fraud were self-employed. Heading the 
list of prosecutions by occupation were the medical, legal, 
and accounting professions (20 percent) followed by the 

*Submitted to the President's Commission on Law Enforcement and Administra
tion of Justice by the Tax Division, U.S. Department of Justice. 

1 Annual ReDart of the Commissioner of Internnl Revenue, 1966. pp. 10, 11, 14. 
!J The discussion of criminal tax fraud in this paper is limitrd to income tax 

crimes which account for the bulk of criminal prosecutions handled by tlle Tax 
DIvision. There nrc few estate and gift tnx prosecutions. And the Criminal 
Division handles prosecutions of most excise tax violations (alcohol, tobacco, nar. 
cotics, firearms, wagering, coin.operated gambling and amusement machines tax). 

real estate, building and construction trades (6 percent) 
and farmers (4 percent) . 

THE OFFENSE 

The nature of tax fraud creates unusual difficulties of 
proof. The crime is usually committed in the privacy 
of the home or office, without eyewitnesses or physical 
traces. While many white-collar crimes of misrepresenta
tion have victims who may provide evidence--e.g., com
petitors, consumers, investors, stockholders-tax fraud has 
none. The inferences required to prove a tax fraud case 
must commonly be drawn from events largely independent 
of the commission of the crime and within control of the 
offender (increased net worth and expenditures or bank 
deposits in excess of declared and available resources). 
In combination, these factors pose formidable obstacles 
not only to proof of the commission of the crime but also 
to knowledge of the existence of the crime.3 

SELECTION, INVESTIGATION AND 
PROSECUTION 

The selection and investigation of criminal tax fraud 
cases is done within the 58 District Director's offices of 
the Internal Revenue Service throughout the United 
St~tes. Within those offices, the Intelligence Division is 
responsible for conducting investigations, through its 
special agents, into possible criminal violations of most 
internal revenue laws. 

Every criminal tax fraud case begins with a lead. Most 
leads, of course, are obtained from the audit of tax re
turns. But leads also come from the Internal Revenue 
Service's data processing centers, from other governmen
tal units, from items appearing in the press, from inform
ants, and from sources developed by Intelligence itself. 
The leads are evaluated by the chief of the Intelligence 
Division who determines if a preliminary investigation is 

3 Estimates of the amount of reportable income that goes unreported each yenr 
range between $30 and 840 billion. The first figure is no adjusted estimate dt.
rh-cd from table 7, U.S. COllgr('s!, Joint Economic Committee, The Federal Tax 
System: Facts anll Problems (G.P.O. 196"1). The second figure is a project jon from 
the estimated S25 billion unreported in 1951. Harrington, "Improving Income Tax 
Reporting," 2 Tax Revision Compendium 1461 (G.P.O., 1959). 
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warranted. After that investigation, he then decides 
whether the facts developed call for a full-scale fraud 
investigation. 

The selection of leads to investagate is guided by the 
desire for uniform enforcement of compliance with the 
tax laws in all occupations, income groups, and geo
graphic areas. The limited number of agents, however, 
prohibits strict uniformity. In the 4-year period 1963 
through 1966, for example, the number of special agents 
ranged from 1,691 to 1,721. PreliminalY investigations 
totaled less than 9,000 per year and full-scale investiga
tions around 2,000.4 In that same period, the number of 
income tax returns filed increased from 73 million to 80 
million, of which, in 1966, about 4 percent or 3 million 
were audited.5 Because every possible case cannot be 
investigated, the Intelligence Division concentrates on 
the more aggravated individual cases and on categories 
of low-compliance taxpayers where prosecution would be 
most effective in deterring similar violations. 

The decision to invoke the criminal process does not 
rest with the investigator. The odds are 16 to 1 that the 
case he investigates will not ultimately be prosecuted. 
Each case that he recommends for prosecution will be 
reviewed by at least 12 people as it passes through the 
district and regional levels of the Internal Revenue Serv
ice to the Department of Justice, Tax Division, in Wash
ington, and then back to the local level for further review 
and prosecution by a United States Attorney.G 

At each of the four levels-district, regional, national, 
local-the standard of prosecution is the same: whether 
the evidence is sufficient to indicate guilt beyond a rea
sonable doubt and whether a reasonable probability of 
conviction exists. At each level, the taxpayer may obtain 
a conference. There, the taxpayer is informed of the 
nature and basis of the charge against him and has an 
opportunity to make any explanations or to present any 
evidence he thinks might affect the Government's deci
sion to prosecute. Conferences are held for information 
rather than for settlement purposes. A criminal tax fraud 
case will not be settled in return for payment of taxes due, 
interest, and civil penalties. However, if prior to the in
vestigation or threat of investigation of a criminal tax 
fraud case, the taxpayer makes a voluntary disclosure and 
seeks to correct his errors, that fact will be given some 
weight in deciding whether to prosecute. 

THE SIFTING PROCESS 

The 2,000 cases that enter the review process after full
scale investigation are sifted through each level with the 
result that about 600 to 700 emerge as cases commenced 
in the District Courts.7 After investigation, the special 
agent determines whether prosecution is warranted. His 
decision is reviewed by his group supervisor and by the 
chief of the Intelligence Division. The criminal aspects 
of the case are ClOsed if the decision against prosecution 
is unanimous. Otherwise, the case is transferred from 
the District Director's office to the Regional Office for 
review by the Assistant Regional Commissioner for In-

telligence. He may recommend further investigation, no 
prosecution or prosecution. If the latter, the case is for
warded to Regional Counsel and is reviewed by an at
torney, a technical advisor and the Assistant Regional 
Counsel. If they recommend prosecution, the case is 
transferred to the Department of Justice, Tax Division. 

The Justice attorney to whom the case is assigned may 
also request further investigation or recommend for or 
against prosecution. His decision is reviewed by the As
sistant Section Chief and by the Chief of the Criminal Sec
tion, Tax Division. Depending upon the nature of the 
case and the recommendations of the staff attorneys, the 
case may also be reviewed by the Second Assistant and by 
the Assistant Attor:,ey General for the Tax Division. If 
the Department recommends against prosecution, the case 
is transferred to Chief Counsel's office, Internal Revenue 
Service, which may refer the case to Regional Counsel for 
closing or to the Department of Justice for reconsidera
tion. If the Department recommends prosecution, the 
case is transferred to the appropriate United States Attor
ney's office for prosecution. There, a final review is given 
the case by an attorney and by the United States Attorney 
or his representative. The United States Attorney's office 
may advise the Department of Justice that the case should 
not be prosecuted, but final authority for prosecution rests 
with the Department. 

The extensive review process is largely attributable to 
the uncertainties surrounding tlle existence and commis
sion of criminal tax fraud. But comprehensive review 
also assures taxpayers that indictments for criminal tax 
fraud, which may seriously affect one's repu,tation, are 
not obtained haphazardly. And it assures the Govern
ment of a higher percentage of successful prosecutions, 
thereby increasing their deterrent effect. In 1966, the 
conviction rate for criminal income tax offenses was 97 
percent.s Most defendants plead guilty or nolo con
tendere (nolo pleas are accepted over the Justice Depart
ment's continuing objection). In cases actually tried, the 
conviction rate is about 64 percent.o 

SENTENCING 

Sentencing practices for defendants convicted of in
come tax evasion vary widely from district to district and 
from judge to judge. When 54 Federal judges were 
polled to determine what sentence they would impose on 
a hypothetical defendant convicted of income tax eva
sion, they divided almost evenly between incarceration, on 
the one hand, and probation or fine, on the other.lo 
An Internal Revenue Service study of sentencing for in
come ta.x fraud for the years 1946 through 1963 shows 
that the percentage of prison sentences to convictions 
ranged from zero in South Dakota and 3 percent in the 
Western District of Virginia to 88 percent in the Western 
District of Washington and 93 percent in the Western 
District of Tennessee. In all districts during that period, 
imprisonment was imposed in only 38 percent of the cases. 
And of the 593 defendant::> convicted of criminal income 
tax fraud in 1966, 40 percent received prison terms. 

---------~---~------------~-----~- -----------....----"-~--~- ~--,-----------~---

·1 Annual Report of the Commissioner of Internal Rc\'cnue: 1963, pp. 23, 26, 50; 
1964, pp. 20, 23, 46; 1965, pp. 29, 34, 66; 1966, pp. 29, 34, 68. 

lS Annual Report of the Commissioner of Internal Revenue: 1966, pp. 14, 23. 
6 The Tax Division 1185 supervised such prosecUdons nationwide lor over ao 

~enrB to maintain uniform policies Dnd procedures in the handling of criminal 
In.comp. tax cases. Between 15 and 20 perceot DC the cases that go to trial arc 
trIed by attorneys from the Tax Division; the rcmnimlcr nrc tried by tIle United 
Stales Attorneys. 

7 Annual Report of the Director DC the Administrative Office of the United States 
Court., 1966, p. 212. 

8 Annual Report of the Attorney General, 1966, p. 31. 

o Few incom<l tax evasion cases nlC dismissed. For 1966, cnses against 9 percent 
of the defendants were dismissed. Annual Report of the Director of the Administra
tive Office of the United States Court, 1966, p. 224. Most dismissals result from 
frailty of proof which develops aCter criminal proceedings have begun, Cor example, 
death of n willless, newly discovered evidence Dv('rlooked by the investIgating 
agents. O(:cnsionnlly, dismissal results from the courl's determination, aCter hearing, 
that a uefcndnnl is mentnily or physically incompetent to stand trial nnd is un· 
likely to recover. 

10 Seminar and Institute on Disparity of Sentences for Sixth, Seventh nnd Eighth 
Judicial Circuits. 30 F.R.D. 401, 429-430, 505 (1962). 



Terms of less than one year were imposed on 80 percent 
of those imprisoned.H 

Some of the traditional purposes of sentencing-isola
tion, rehabilitation-have little application to the typi
cal individual convicted of income tax evasion. Most 
offenders have no prior record of conviction and do not 
require isolation from society for its protection. More
over, severe sentences are not required to rehabilitate the 
offender. Statistics of the Department of Justice sug
gest that there is a negligible amount of recidivism. Of 
the 1,186 persons convicted of criminal tax fraud in 1963 
and 1964, only two persons were repeat offenders. The 
ignominy of indictment, prosecution and conviction 
rather than the particular type of sentence imposed 
discourages the ordinary defendant from repeating his 
crime. 

The purpose of sentencing for income tax crimes is to 
deter others from committing the same offense. As a 
general matter, the principle of deterrence may be of 

11 Annual Report 01 the Director 01 the Administrative Offico 01 the United States 
Courts, 1966, p. 224. 

l!J Gerhard O. W. Mueller, "Punishment, Corrections and the Law," 45 Neb. L. 
Rev. 58, 77 (1966). 

13 James V. Bennett (former Director of the Bureau of Prisons), 45 1. Crim. 
L., C. & P.S. 537. 

l.J No sentence recommendation is mnde by the Department of Justice unless 
the court "0 requests. This is in recognition of the fact that sentencing is nD 
exclusively judicial prerogative. However, when recommendations are requested by 
the court, it is our policy to recommend imposition of a jail sentence in addition 
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doubtful validity, but it has been regarded as particularly 
effective for crimes, such as tax fraud, where rational 
considerations are predominant.12 The threat of jail 
has "a most benign effect on those who do not like to pay 
taxes." 13 Accordingly, it is our policy to recommend 
jail sentences for defendants convicted of criminal tax 
fraud.14 We follow this policy in the hardest case-where 
the defendant is a community leader with an otherwise 
spotless record who has already suffered the disgrace of 
conviction for income ta.x evasion. As Judge Skelly 
Wright has remarked: 

".x- * * no jail sentence can add to that punishment 
in any degree. So we say then, why send such a 
man to jail? And I say to you the answer is that 
the only real purpose of an income tax sentence is 
its deterrent value. Unless we use the income tax 
sentence as a deterrent, we are overlooking one of 
our responsibilities as Judges." 15 

to a fine. The payment 01 the civil tax liability plus a fine and suspended sen. 
tence or probation docs DOt ordinarily coostitute a satisfactory disposition of a 
criminal tax case. Prior to sentencing we prescnt to the court a full Blat,cment of 
facls. including amount of tax evaded, tho means by which the fraud was pcrpc· 
trated, the past criminal record of the defendant, and any other lnfonnation which 
the court may consider important in jmposing sentence. 

15 Wright, "Sentencing the Income Tax Violator. Statement of the Basic Prob~ 
lem." deUvercd beloIc the Sentencing Institute ior the Fifth Circuit, 30 F.R.D. 
185, 302, 304-305 (1962). 



Chapter 9 

Riots and Crillle 

It is tempting to describe the riots that flared up in 
the ghettos of some 20 cities during the summers of 1964, 
1965, and 1966 as "senseless." It is also unenlightening. 
To be sure, there were respects in which the riots made 
littIe sense. Few of the policemen or white passersby 
whom the rioters assaulted were people against whom 
they had specific personal grievances. The great majori
ty of the casualties of the riots-the dead, the injured, 
and the arrested-were rioters. l S'Ome of the property 
the rioters destroyed belonged to them or their neigh
bors; a poignant journalistic vignette from tile Watts 
riot in Los Angeles was a description of a man woefully 
gazing at a gutted drycleaning establishment to which he 
had entrusted seven pairs of trousers. The riots changed 
the attitude of some Americans toward the civil rights 
movement from sympathy to antipathy.2 And of course 
there is no sense to the idea-in the doubtful event that 
anyone seriously entertains it-that sporadic outbursts 
of frenzy and violence can solve complicated social 
problems. 

However, to say that the riots were unplanned, undis
ciplined, unled, and incoherent is not to say that they 
expressed nothing and signified nothing.3 Theye},.'Pressed 
the general hostility many Negroes feel toward white peo
ple. They expressed the particular hostliity many Ne
groes feel toward the police and toward ghetto merchants 
and businessmen. They expressed the 'Outrage many Ne
groes feel at ilie conditions in which they must live. They 
expressed the increasing refusal by Negroes to accept fur
ther delay in being granted f~ll participation in the social, 
economic, and political development of the Nation. 
They expressed the increasing conviction of Negroes that 
legal methods of protest have not accomplished enough 
fast enough. They signified that the ghettos of American 
cities are a threat to the peace and safety of all of America. 
They signified that the need to abolish ghettos is urgent, 
and that the time is short. 

Unmistakably, then, the riots were social protest of a 
sort-a criminal sort. Thousands of acts of assault, of 
arson, of theft, of vandalism are what a riot is. Putting 
an end to a riot is a police problem. Almost every riot 
was touched off by an encounter between the police and 
a Negro.4 The majority of those encounters were essen
tially commonplace or even trivial; 5 in many of iliem 
the police were responding to a complaint by a Negro; 

1 For cxu.mplct of the 34 fatalities in the Watts riot 26 were shot by police 
or Naticlnal Guard. indicating that they were active participants (looting, burning, 
running road blocks, etc.). 

2 Ov." • 2.year period the Gallup poll added the question ·'Do you think the 
Johnson administrativD is pushing integration too last?" The percentage of 
responde1nls, in the national sample, who answered uyes" follows: 

Perc~nt February 1964 (before the first riot) ______________________________ 30 
April 1965__________________________________________________________ 34 
August 1965_______________________________________________________ 40 
July 1966_________________________________________________________ 46 September 1966 ___ ;_________________________________________________ 52 
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in most of iliem the police acted, at least to begin wiili, 
wiili prudence and propriety. In short, an integral ele
ment in every riot was strain between the police and 
members of the Negro community. Finally, it cannot be 
a coincidence that riots take place in just those neigh
borhoods where there is the greatest amount of every
day crime.6 This is not to say, 'Of course, that rioters and 
everyday criminals are the same people-though in some 
instances they may be. The point is that anger, violence, 
despair, and cynicism prevail in ilie Negro ghettos of 
America and these conditions contribute both to every
day crime and to protest riots. 

The Task Force did not attempt to gather data of its 
own about the. riots. Studying in detail only one riot, let 
alone 20, is a monumental project, as can be inferred 
from ilie many monilis and the thousands of dollars spent, 
and the thousands of words of findings and testimony 
produced by the McCone Commission's inquiry into the 
Watts riot. The Task Force did not have ilie time or ilie 
manpower to conduct such studies, which, in any case, 
would have duplicated in some ways the work of oiliers; 
it has relied for its facts on the more or less exhaustive 
official reports that were made in almost every city in 
which a riot occurred, on journalistic accounts of the riots, 
and on the background literature about the ghetto and 
Negro life and culture. Nor was it possible hr the Task 
Force to undertake a systematic analysis and evalutUtion 
of the findings now being reported in the literature on 
recent riots. Instead, the Task Force tried to develop an 
impression of ilie way criminal acts are precipitated in 
riot situations and relied primarily on the extensive de
scriptions of the Watts riot. It quickly became apparent 
that existing data do not come close to providing a com
plete description or explanation of ilie riots, or of any 
one riot, of course. Doubtless no data could completely 
describe or explain an event that is ilie product of the 
passions of SOl many people. What the available in
fonnation does provide is a number of suggestive clues 
to the nature and meaning of :riots, and to tile meas
ures that might prevent their recurrence or spread. The 
ensuing brief discussion of riots concentrates on those 
clues, with the purpose of stimulating both immediate 
action to prevent future riots and long-range research 
into what riots are and what they mean. 

:J Evidence oI the widespread participation in the riots is cited beloW', note 23. 
41 The two Chicago riots of 1965 are among the few not staded by a policc w 

citizen incident. 
G Although in n lew cases {Harlem 1964, Cleveland, Atlanta, San Francisco 

1966} tho precipitating incident was serious-a Negro boy shot by a patrolman
the majority of precipitating incidents were routine police actions. For cxample, 
in Philadelphia in 196,l l',c incident was an attempt by tho police to remove an 
intoxicated woman from n "chicle blocking an intersection. 

(J. Precise arrest rate figures comparing tho riot areas with other Negro and 
white areas are not available. All of the riot areas, however, were Negro 
ghettos and had crime rntes much higher thnn the city as n whole. 



HISTORICAL BACKGROUND 7 

Violent racial conflict is not a new phenomenon in 
America. Perhaps the most atrocious riots that ever oc
curred in this country were the 1863 draft riots in New 
York. For about 4 days white mobs controlled much of 
the city, during which they looted stores, burned Negro 
dwellings, and beat or lynched those Negroes they got 
their hands upon.8 Before the State militia restored order 
there were about 2,000 casualties. The draft riots are 
notable for more than their extreme savagery. They were 
the archetype of most of the racial clashes that took place 
before the summer of 1964. They occurred during a 
time of national tension and anxiety, the Civil War. 
They occurred at a time when Negroes appeared to be on 
the verge of making a major social advance, emancipa
tion. They were a response by predominantly working 
class white citizens to a requirement that they assist this 
Negro advance by making personal sacrifices and by serv
ing in the Army. They consisted of offensive action by 
white mobs against the persons of Negroes, and defensive 
action by Negro mobs and individuals against the persons 
of whites, with looting and property destntction as by
products of those actions. They were not confined to any 
one part of the city, but involved raids and incursions, 
attacks and counterattacks. They lasted longer than they 
might have because of the reluctance of officials to in
voke full military or police force against them promptly, 
and because of the more or less open sympathy of many 
members of the military or the police with the rioters. 
They were, in sum, actions by members of the majority 
against the presumably threatening minority. 

All the bloodiest riots of the 20th century, until Watts, 
conformed t6 this pattern.o The very bloodiest took 
place in East St. Louis, Ill., on July 3 and 4, 1916, during 
the First World War, slightly a week after the first Ameri
can troops landed in France; 39 Negroes and 9 whites 
were kiIIed, hundreds of people were injured or wounded, 
and 244 buildings, mostly Negro homes, and 44 railroad 
cars were destroyed by fire. This riot was the culmination 
of a long period of racial tension provoked by a massive in
flux of southern Negroes into East 8t. Louis, and their sub
sequent use as strikebreakers in some of the city's alumi
num and s'ieel plants. The incident that precipitated the 
riot was the shooting of two plainclothes detectives as they 
drove through the Negro district of the city in an un
marked car on the night of July 2. The blood-stained car 
was displayed in front of the police station the following 
morning. An angry crowd gathered, and soon broke into 
bands of roving toughs, armed with stones, clubs, and 
guns. These bands assaulted Negroes on the streets, and 
set fire to more than 200 homes in "Black Valley," a 
Negro slum; snipers shot the residents as they attempted 
to flee the flames, and the efforts of firemen to save the 
houses were resisted by the mobs. The rioting continued 
for 24 hours, largely because the 12 National Guard com
panies that were sent to put it down were late in arriving; 
there were strong indications that this tardiness was due 
to their sympathy with the rioters. 

'1 The dest'ription and interpretation of the draft riot is derived from Lawrence 
Lader, "New York's Bloodiest Week," American Heritage, 10 :44-49, June 
1959.. The description and jnterpretation of the other Tiots are derived from 
Joseph Baskin. "A History of Race Riots in Urban Areas, 1917-1964," a. report 
prepared for the :McCone Commission, 1966. See abo Allen D. Grimshaw, UA 
Study of Social Violence, Urban Racc Riots in the United States" (unpub. 
IIshed Ph. D. thesis, University of Pennsylvania, 1959). 
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Twenty-three Negroes and 15 whites were kiIIed, and 
more than 500 people were injured, in the course of the 
riot that raged in Chicago from July 27 to August 2,1919, 
at the depth of the economic depression that accompanied 
the country's transition from a wartime to a peacetime 
economy. Chicago's Negro population had increased by 
almost 150 percent since 1910, and there was acute com
petition both for jobs and for housing; no new housing, 
of course, had been built during the war. The trouble 
started on July 27 at a southside beach, one end of which 
was used by whites, the other by Negroes. A brawl broke 
out as the result of the alleged crossing of the imaginary 
dividing line by some Negroes. It escalated rapidly. A 
Negro boy who had drifted opposite the white beach was 
stoned, and presently he drowned i whether or not he had 
been hit by a stone was never determined. The Negro 
bathers became enraged, and as the news of the drowning 
spread to a nearby Negro neighborhood, they were joined 
by hundreds of other Negroes. A policeman who refused 
to arrest a white man the Negroes charged with the boy's 
death was attacked. A Negro was shot by another police
man, also a Negro. That night the rioting spread to 
other sections of the city, and continued sporadically 
until the end of the week. It was aggravated by a transit 
strike that began Monday night and that forced both 
whites and Negroes to walk to and from work through 
hostile neghborhoods. Throughout the week bands of 
both whites and Negroes roamed the streets searching for 
and attacking stragglers of the other race. In the Loop 
gangs of white servicemen attacked Negroes. On the 
southside a gang of Negroes attacked an apartment house, 
and the police fired into the crowd ane! killed four of 
its members. There were automobile forays, ambushes, 
and rooftop sniping. The National Guad was not put 
into action until Wednesday, although it had been ready 
for action on Monday. The rioting was finally ended 
conclusively on Friday by a heavy rainstOlm. 

Between the early evening of June 20, 1943 (also a 
Sunday) and the early morning of June 22, 24 Negroes 
and 9 whites were killed, and 933 people were injured in 
a riot in Detroit. Once again, the general background 
was wartime. Large numbers of Negroes had come to the 
city to work in the defense plants, with the resulting pres
sure on housing. Federal regulations prescribed equal 
employment standards in defense industries, and so 
Negroes were being upgraded in their jobs. The tension 
was so obvious that a year earlier Life magazine had pub
lished a feature article about it, entitled "Detroit is Dyna
mite." Characteristically enough, the riot started at the 
Belle Isle Amusement Park with a fight whose precise 
nature never was discovered. Within an hour, rioting 
was taking place in many parts of the city. Negroes began 
looting white-owned stores in the Paradise Valley ghetto. 
Whites attacked Negroes emerging from all-night movie 
theaters in the downtown district. The next evening the 
pattern of raids, ambushes, and sniping began to take 
shape. The Detroit police were unable to handle the 
situation; several well-documented accounts indicate that 
they were unwilling to because of their prowhite sympa
thies. The Governor had been reluctant to can in the 

8 As an example of the riot's violence and brutality, II white mob attacked, 
looted. Bnd burned a Negro orphan asylum. 

o Watts 'W8S not he first of the intragbetto riots, 8S will be scen. It was, 
however, the first l1igh-cllsualty riot in the new pattern. 
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National Guard, but by midnight Monday he was com
pe!led to, and order was quickly restored. 

Those three riots were the most violent of a dozen or 
more that followed similar courses during the first half 
of this century. While many factors contributed, they 
seemed to be the outcome of white resistance to social 
and economic progress by Negroes, and Negro response 
to that resistance. It is accurate to call them race riots. 
Their basic design was the infliction of personal injury 
by whites on Negroes and by Negroes on whites. People 
and homes were the important targets. However, there 
were two major riots during this period, the 1935 and 
1943 riots in America's oldest, most famous Negro ghetto, 
Harlem in New York City, whose design was considerably 
different. They foreshadowed the ghetto riots of 1964, 
1965, and 1966.10 

Neither of the Harlem riots was precipitated by an 
interracial clash on some piece of neutral ground, or by 
a white attack on Negroes. Both were set off by law 
enforcement incidents in the ghetto itself. On the after
noon of March 19, 1935, near the bottom of the great 
depression, a Negro boy was caught shoplifting in a five
and-ten-cents store. He was taken by store employees to 
the back of the store for questioning and to await the 
arrival of the police, but when he became hysterical he 
was released through a back door into an alley. However, 
the shoppers in the store believed that he was being beaten, 
and their anger and alarm were heiGhtened by the grim 
coincidence that a hearse happened to be parked in the 
alley. Within a half hour there was a large and vociferous 
picket line in front of the store. A crowd assembled to 
watch. A policeman arrested a picketer, and the crowd 
began throwing rocks and bottles at the police. By early 
evening, several thousand Negroes were roaming around 
Harlem breaking store windows. Looting began after 
dark, and continued until the police restored order late 
the next day. Foodstores were a particular target of the 
looters. There was much hunger in Harlem at the time; 
70 percent of the population was on relief. In addition 
there was much resentment over the unwillingness of 
white merchants to employ Negroes. 

On the evening of August 1, 1943, a Negro soldier was 
shot and wounded by a white policeman in a Harlem 
hotel lobby. A false rumor that the soldier had been shot 
in the back and killed spread through the neighborhood. 
A crowd gathered in front of the hospital where the 
wounded man had been taken. No one bothered to tell 
the crowd the true state of affairs, and it soon rampaged 
up the street, smashing store windows. Presently loot
ing began. By dawn a stretch of 40 city blocks was under 
attack. By the following night, when the New York 
and the military police restored order, 1,234 stores had 
been looted. Almost all were white-owned. Of course 
the large majority of Harlem stores were (and are)' 
white-owned, but the best evidence available about the 
selection of stores to attack is that in 1943 the looters 
spared whatever Negro-owned stores there were. Sev
~ral hundred people were injured more or less seriously 
III each of the Harlem riots, but by comparison with race 
riots like those in East St. Louis, Chicago, and Detroit, 

. 10 T~i5 interpretation of the differences between the race riots ond the ghetto 
nots Jf) based on a paper submitted to the Commission by Robert M F?gclson 
"~fc 1960's Riots: Interpretation and Recommendations." 1966. . , 

The riot. oI 1965 and 1966.100 foJIowed the new Harlem pattern. 
1!J The Governor's Commission on the Los Angeles Riots "Violencn in the 

City~An End or a Beginning" (Los Angeles: Office of the Governor, 1965). 

fatalities were few-two Negroes and two whites in 1935 
and five Negro looters in 1943-and property damage 
was great-it ran over $5 million in 1943. These riots 
were confined to the ghetto, and commercial establish
ments and the goods in them, rather than persons or 
homes, were the chief targets of the rioters. 

The seven riots that astonished America during the 
summer of 1964 conformed in almost all respects the 
Harlem pattern,!l although in all of them there W;;lS the 
additional element of furious mob hostility toward the 
police. Each one was precipitated by a police incident, 
only the first of which was serious; in New York by the 
fatal shooting of a 15-year-old Negro boy by an off-duty 
police lieutenant; in Rochester 6 days later by the attempt 
of a policeman to arrest a drunk and disorderly Negro 
adolescent at a street dance; in Jersey City the following 
week by the arrest of a Negro couple for disorderly con
duct; in Paterson and Elizabeth a week after that by 
similar arrests; in the Dixmoor area just south of Chicago 
3 days later by the arrest of a Negro woman for stealing 
a bottle of gin from a liquor store; in Philadelphia 2 
weeks later by an altercation that arose between a police
man and a Negro couple whose car had stalled in the 
middle of a busy intersection. There were few fatalities: 
The boy in New York and four people in Rochester, 
three of whom were civilian defense workers who were 
killed when the helicopter from which they were observing 
the movements of the mobs, got out of control and 
crashed. Property damage was extensive, particularly 
in New York (541 shops damaged), Rochester (204), 
and Philadelphia (225). 

WATTS 

The 5-day riot that began on Wednesday, August 11, 
1965, in the South Central Los Angeles ghetto (the area 
of which the Watts neighborhood is a small part) has 
probably been more carefully examined than any riot that 
has ever occurred. The McCone Commission, appointed 
by the Governor of California to make a general report 
on the riot, held 60 formal hearings during which it re
ceived sworn testimony from 80 witnesses, it interviewed 
90 of those arrested during the riot; and it opened an 
office in the riot area so that members of its staff could 
interview local residents.12 The Bureau of Criminal Sta
tistics of the California Department of Justice made a de
tailed statistical study of the 3,927 people arrested during 
the riot.13 The California National Guard prepared a 
systematic account of its activities during the riot.H Two 
members of the staff of the Los Angeles Times, which won 
a Pulitzer Prize for its reporting of the riot, wrote the 
book, «Burn, Baby, Burn," describing the neighborhood, 
the events of the riot, and a number of the participants in 
it.15 Under a grant from the Office of Economi~ Oppor~ 
tunity, the Institute of Government and Public Affairs of 
the University of California, Los Angeles, has surveyed 
the extent of Negro participation in the riot, and Negro 
and white opinion of the riot and of its causes. Though 
the Institute's report has not yet been completed, the Com-

13 State of California, Department of Justice, Bureau of Criminal Statistics. 
UWntts Riot Arrests" (Los Angeles: California State Printing Office, 1966). 

14. CaUfornia National Guard, "Military Support of Law Enforcement During 
Ch·n DIsturbances" (Sacramento, 1966). 

,. Jerry Cohen and William F. Murphy, "Bum, Baby, Burn: Tbe Los Angoleo 
naco Rials, August 1965" (New York: E. P. Dutton & Co., Inc., 1966). 



mission's staff has had the opportunity to read those chap
ters that have been drafted.1o 

The Watts riot was, of course, different from the other 
riots of the last three summers in several ways; no two riots 
are exactly alike. The most striking difference was its ex
treme violence and destructiveness. Thirty-four people 
were killed and 1,032 injured. Two hundred buildings 
were burned to the ground and 720 more looted or 
damaged; the total property loss was estimated at $40 
million.n The. resources of the Los Angeles Police De
partment, the Los Angeles Fire Department, the Los An
geles County Sheriff's Department, and the California 
Highway Patrol were so overtaxed that 13,400 troops of 
the California National Guard were finally committed to 
controlling the riot. 

However, there is no evidence that Watts lasted so long 
and caused so much damage because the Los Angeles 
ghetto is unique. What was unique in Los Angeles was a 
conjunction of topographical, organizational, jurisdic
tional, and operational circumstances that made control
ling the riot exceptionally difficult. The area in which 
rioting occurred is big (46.3 square miles) and flat, and 
so preventing the riot from spreading required a large 
number of men. The Los Angeles Police Department 
had only about 5,000 officers to police a city that is the 
country's largest in area and second largest in population. 
Three-quarters of the riot area is in the city of Los Angeles 
and the rest is in Los Angeles County, which is under the 
jurisdiction of the county sheriff, and the two depart
ments had done an insufficient amount of joint planning 
to meet a major emergency. In addition both city and 
State authorities hesitated for about 2 days to seek the help 
of the National Guard; when the Guard was deployed, 
some 52 hours after the first rioting began, the situation 
rapidly improved, although another 2 days were needed 
to restore order completely. In short, an examination of 
how and why the Watts riot became a disaster and other 
riots did not is of great significance from the point of view 
of law enforcement and riot control, and of possibly less 
significance from the point of view of understanding the 
causes of riots and of preventing them. For the latter 
purpose, considering the similarities between Watts and 
ot1-::r riots, rather than th~ differences, is more to the 
point. 

South Central Los Angeles does not look any more like 
Harlem than the Sunset Strip looks like Times Square, 
but in that the conditions of life there compare unfavor
ably in all essential respects with those in the rest of the 
city, it is a typical ghetto.ls The density of population is 
greater. The unemployment rate is higher. The average 
income is lower. The housing is in worse repair. The 
average educational achievement is less. The crime rate 
is higher. The hostility toward the police is greater. 
And, perhaps the crux of the matter, those residents 
who have the means and the desire to move to better 
neighborhoods have only limited opportunities to do so, a 
fact of which they must be acutely aware; in 1964 the 
voters of California overwhelmingly repealed by refer
endum a State fair housing law. It is not too fanciful to 
compare a district like South Central Los Angeles to a 

w 1.6 Institute ot Governmcot and Public Affairs, HLos Angeles Riot Study, n unpub. 
h.b~d report prepared for the Omoe 01 Eoonomie Opportunity (Los Ange)es: 
!nshtutc of Government and Public Affairs, University of CaUfornia, 1966). Here
marter referred to as the UCLA survey. 
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heap of inflammable material that has been carelessly left, 
out of sight and mind, in an obscure corner of a cellar 
or an attic; the feeblest, most random spark can ignite it, 
and sometimes does. 

Certainly the spark that ignited Watts was feeble and 
random.19 At about 7 p.m. on August 11, a day on which 
the temperature reached 94°, a Negro driving a pickup 
truck in a portion of South Central Los Angeles that is 
outside the city limits called the attention of a white Cali
fornia highway patrolman to the reckless way in which an 
old gray Buick was being driven north (toward the city 
limits) on Avalon B0ulevard. The patrolman followed 
the Buick on his motorcycle and determined that it was 
going 50 miles an hour in a 35-mile-an-hour zone. He 
turned on his red light and siren, pulled alongside the car 
and ordered the driver to the curb. The driver, a 21-
year-old Negro named Marquette Frye, obeyed at once 
and without demur. He was evident),· drunk and he did 
not have a driver's license. The patrolman told him he 
was under arrest and radioed for his backup officer and 
a transport car to come and help him place Frye in 
custody. Both arrived promptly. Meanwhile 20 or 30 
passersby and residents of nearby buildings had gath
ered to watch the scene, apparently purely for entertain
ment. There was no sign of trouble. The patrolman was 
friendly and polite. Frye was good humored, even jocular. 

Suddenly the situation changed. Vociferously and 
belligerently Frye refused to get into the transport car. 
The officers attempted to handcuff him. He resisted. 
The spectators became sullen and hostile. The officers 
radioed for more help. Frye's stepbrother, who had been 
riding in the car, and his mother, who owned the car and 
who had hastened to the scene when a neighbor told her 
what was happening, came to Frye's assistance. More 
highway patrolmen and members of the Los Angeles 
Police Department arrived. The size of the crowd in
creased. Frye was forcibly subdued, and put in the car. 
The spectators who by then numbered several hundred, 
hurled abuse at the police, who by then numbered about 
50. Finally the police, with the three Fryes as prisoners, 
managed to disengage themselves from the crowd and 
leave the scene, under a shower of rocks and bricks and 
bottles. In the course of doing so they made another 
arrest, of a young woman who, according to the police, 
was spitting and cursing at them and, according to her
self, was doing nothing more than talking and giggling. 
She was a barber and was wearing her professional smock, 
which gave rise to an impression that the police had man
handled a pregnant woman; a report of this instance of 
"polite brutality" spread through the ghetto area, and as 
it spread it became a rumor that the police had beaten 
and kicked Frye's pregnant mother. The crowd did not 
disperse after the police left. On the contrary, it stayed 
on Avalon Boulevard, which is a main thoroughfare 
through South Central Los Angeles, and bombarded pass
ing motorists with whatever missiles were available. 
Meanwhile angry groups began assembling in other parts 
of the ghetto. The riot was on. 

What is most suggestive-and alarming-about the 
events that began the Watts riot is the chain of accident 

11 Jost'ph Boskin, supra notr 7, pp. 1~25. 
18 Evidence supporting the following comparison! are provided in the reports 

of the UCLA survey. 
111 Jerry Cohen and William F. Murphy, supra note 15. 
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and chance. The highway patrolman, responding to a 
complaint by a Negro citizen, had more than sufficient 
cause to arrest Frye, and he went about his business with 
efficiency and propriety. The act for which Frye was 
arrested, driving drunkenly and recklessly on a main city 
thoroughfare, could not possibly be interpreted as either a 
harmless lapse or as a gesture of protest, conscious or un
conscious, against white oppression. Frye was not an 
agitator or a militant; there is not even reason to believe 
that he was an especially aggrieved young •• .lan. The 
people who first gathered to watch the scene were nat 
looking for trouble, but for amusement. The particular 
police force against which there was the most antagonism 
in South Central Los Angeles was not the California 
Highway Patrol but the Los Angeles Police Department. 
If the highway patrolmen doing what they did could 
precipitate a catastrophe like Watts, it is surely safe to say 
that almost anything might have precipitated it. South 
Central Los Angeles was ready and willing-and perhaps 
even eager-to run amok. 

WHO RIOTED? 

That the Watts riot was a general outbreak iu which 
all kinds of people took part-not just agitators or ado
lescents or criminals or new arrivals in town or the un
employed or "riff-raff"-is indicated by all the available 
information about the participants. The California De
partment of Justice's statistical analysis of those arrested 
in connection with the riot makes this case strongly.20 
Of the 3,927 people arrested by the Los Angeles Police 
Department, the Los Angeles Sheriff's Office, the Comp
ton and Long Beach Police Departments, and the Cali
fornia Highway Patrol the large majority, of course, were 
Negro men and boys; 3,609 were Negroes and 3,409 were 
males. But beyond these unsurprising figures there are 
sOme surprises. The rioters, to the extent that those ar
rested were a cross section of those who rioted, were not 
mostly adolescents or young adults. Only 556 were legally 
juveniles (under 18), while 2,111 were over 25; 602 
were over 40. They were not predominantly people with 
serious criminal histories; 1,113 had no arrest records 
at all, and of the adults, 965 of those who had been ar
rested previously had not been convicted. At the other 
end of the spectrum, 363 adults had served prison terms 
on criminal convictions, and 52 juveniles had a record 
of institutional commitment. Considering the fact that 
a Negro male who grows up in a slum has something like 
a 75-percent chance of being arrested during his life
time,21 these figures strongly suggest that the Watts 
rioters were drawn from all parts of the community. 

This suggestion is reinforced by the socioeconomic in
formation that the California Department of Justice was 
able to extract from the presentence reports that were 
made on 1,057 adults who were convicted of various of
fenses in connection with the riot. Of these, 987 were 
.-~~-------

!!O In the words of tIle Cctlilornin Department of Justice report. supra note 14, 
p.37: 

The pergons Bl'lceted were obviously only a. portion of those who participated 
in the rioting sod looting that occurred. Whether or not the arrest~d persons 
represent a typical cross scction of the unknown tol41 of persons involved is not 
certain. There may be some reason to believe that the arrested persons arc n 
fair sample on the grounds that in the turmoil oC the moment nnd the tre. 
mendous pressures under which the police were operating, the selectivity 
nonnally exercised by the police might have been fairly well randomized and 
thoso arrested and booked were actually a valid craBS section of the total 
group. . 

21 Alarvin E. WolIgang, "Crime and Race Conceptions and J\.:lis.Conceplions" 
(l,!~w York: Institute of Human Relations Pamphlet Serics, No.. 6, 19(4). po. 31. 

- UCLA survey, supra note 16. (The figures cited come from tlle as yet un
published volumes of this survey.) 

convicted in superior court, which means that they were 
charged with (though not necessarily convicted of) fel
onies. Of these 1,057, 410 were married and living with 
their spouses; 110 owned their own homes; 720 had com
pleted at least the 10th grade; 656 were employed; 389 
had incomes of $300 a month or more; 790 had lived 
in Los Angeles County for 5 years or more. To be sure, 
this does not present a picture of affluence or education 
or stability. If it did it would present a most inaccurate 
picture of South Central Los Angeles. However, these 
data go far toward refuting the notion that the rioters 
were predominantly "riff-raff." 

The results of the UCLA survey point in the same di
rection.22 They indicate that roughly 20 percent of the 
Negroes in the area actually did participate more or less 
actively in the riot, and that the general impression in the 
area was that many more people than that took part; 
more than 50 percent, by consensus. A more detailed 
breakdown of the circumstances of those who reported 
to interviewers that they were active fail to show signifi
cant differences between them and those who were in
active, in respect to place of origin, length of residence 
in Los Angeles, degree of education, importance of re
ligion in childhood, or self-classified social class. For ex
ample, 28.6 percent of those who said they were lower 
class were active; 20.4 percent of those who said they 
were working class; 23.5 percent of those who said they 
were middle class; and 15.7 percent of those who said 
they were upper class. Findings of this sort are not con
clusive, of course. For one thing they are based on infor
mation volunteered after the riot and not on direct obser
vation at the tin1e of the riot; for another, precise 
questions about kinds of riot activity could not be asked 
because the interviewers could not guarantee the inter
viewees immunity from prosecution. They do not prove 
that the rioters were a fairly representative cross section of 
the males in the community, but they do suggest it. 

A final indication that the riot was not the work of a 
tiny extremist or criminal minority is the reaction to the 
riot that the UCLA interviewers found among the 
Negroes in the area.23 More than half, 57.9 percent, said 
that its long-run effects would be favorable; 83.9 percent 
said that whites were now more aware of Negro problems; 
64.4 percent said the victims of the riot deserved being 
attacked; 61.9 percent said the riot was a Negro protest; 
9.9 percent even said that "everyone" in the area sup
ported the riot. In sum, the riot was looked upon 
favorably by many people from every section of the com
munity, an attitude that again suggests that participation 
in it was probably representative. 

THE "LOGIC" BEHIND WATTS 

It appears that the riot was associated with a gen
eral sense of grievance among the residents of South 
Central Los Angeles.24 What is difficult to establish is to 
what extent-if at all-it was associatt:d with any specific 

!l.1 The tact of widespread participation among resident!! of the poorly organized 
Negro ghettos is strong ~videnco against n "conspiracy'· theory. There is evidence 
(8ee F .. d C. Shapiro and Jnme. W. Sullivan, "Race Riot New York, 1964" 
(New York, 1964), pp. 186-189; As.i.tant U.S. Attorney. Report., "Chicago, July 
22, 1966" (Washington: omre of the Attorney General, 1966) ; and Jerry Cohen nnd 
William F. Mur,;hy. Jupra note 15. pp. lOS-106), that extremist groupo tried to ill' 
Onme tlle riot, but there Is 110 convincing cvlden~c that these groups initially planned 
or afterwards directed tI,em. Alter a thorough otu.3y of the 1964 riots the Fur, in 
its "Report on the 1961 Riots" (Washington: Federal Bureau of InvestigatIon, 
1965) reported that "aside from tIle nctions of minor organizations or irresponsible 
individuals there was no systematic planning or organization of any of the city 
riots" (p. 9). The lack of such planning in tho past docs not, of coursc, preclude 
future attempts at instigation .. 

:011 UCLA, supra note 16. 



grievance or grievances. In this connection both the 
events of the riot itself and the information accumulated 
by the UCLA survey are ambiguous. Take the relation
ship between the riot and police-community relations. 
The police were a principal target of the rioters. They 
were, from beginning to end, cursed, stoned, and sniped 
at. A sheriff's deputy was killed and 90 policemen were 
injured. The UCLA survey shows that there is an 
almost universal belief in the area that the police misbe
have toward Negroes, as shown in figure 1. For example, 
in response to a question about whether the police use 

Figure 1.-
Affirmative Responses to Questions on Certain Types of 
Police Practices by a Sample of 536 Negroes from Watts 

Percent responding "'.'ES 

100 

Does it happen in this area? 

80 ~------~----~~----~r---~--r-----~ 

70 ~-----+------+---~~r,r----+----~ 

60 ~------r-----~r-------r-------r-------; 

Have you seen it happen? 
,/ 

50 ~~r;;...--I-----f';...----t----+-----i 

40 

/ 
Has it happened to 
someone you 
know? 

30 ~------r-------r---~~~~----+---~ 

20 

10 +-~----+-------r---~~t-------r-------i 

o L-__ ~ ____ -L ____ ~ ____ ~ ___ --J 

lack respect, roust, 
insulting frisk 

stop search unnecessary beat 
cars homes force up 

Types of Police Practices 
SOURCE: "Los Angeles Riot Study," Institute of Government and 

Public Affairs, University of California, Los Angeles (Unpub· 
Iished Repori: Prepared for the Office of Economic Oppor
tunity, 1966). 

!!l Tl1crc arc indications in the National Guard report, supra note 14, and in 
Jerry Cohen and WHliam Fo. Murphy, supra note 15, that the National Guard were 
Jess subject to continual attack than were the police. 

!l6 A total of 136 firemen suffered injuries nnd 1 was killed, according to the 
officinl report of tho Los Angeles Police Department. 
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insulting language, some 90 percent answered that it 
happens in the area; more than half said that it had hap
pened to people they knew; slightly less than half said 
they had seen it happen, and almost 30 percent said that 
it had happened to them. On the question of whether 
the police beat up people in custody, more than 90 per
cent, again, said it happens in the area; almost half said 
it had happened to people they knew; some 30 percent 
said they had seen it happen, and about 5 percent said 
that it had happened to them. This would imply wide
spread grievances against the police.25 Furthermore, the 
survey showed that those who answered affirmatively 
questions about police misbehavior were more likely to 
have been active in the riot than those who answered 
negatively. On the basis of this data it appears that 
police brutality-or anyway a popular impression that the 
police are brutal-was a principal cause of the riot. 

However, there are other data that make this con
clusion considerably less convincing. For one thing, al
though the UCLA surveyors found almost no one who 
believed that firemen performed their duties in a manner 
that discriminated against Negroes, firemen who tried 
to put out fires set by the rioters were also subjected to 
fierce stoning and sniping.26 Transparently innocent 
and harI11less motorists--teenage couples and mothers 
with children-on their way through the riot area before 
effective roadblocks had been set up, were savagely as
saulted. When the UCLA surveyors asked open-ended 
questions along the lines of "What is your biggest com
plaint about this neighborhood?", mistreatment by the 
police was seldom mentioned compared with poor phys
ical conditions in the neighborhood, economic discrimina
tion, inadequate schools, parks and transportation fa
cilities, and a nUlnber of other matters. However, other 
questions such as "What caused the riot?" elicited a siz
able (21 percent) citation of police mistreatment. 

Similarly, the fact that the great majority of the build
ings looted and damaged or destroyed by the rioters were 
white-owned stores demonstrates pretty clearly that white 
storeowners are not popular in South Central Los Angeles, 
but it does not necessarily demonstrate that they are 
more unpopular than, say, white landlords or for that 
matter white schoolteachers.27 Given the choice among 
burning down or looting the house he lives in, the school 
his child attends, or the appliance or liquor store he does 
business with, even the most furiously aggrieved man 
will probably choose the store. The best evidence seems 
to be that the targets of the riot were "selected" in the 
sense that they were the kinds of white-owned property 
that were the most lucrative or least inconvenient to 
attack. 

In summary, the Watts riot appears to have been caused 
by no one set of people or conditions or grievances. It 
was a manifestation of a general sense of deep outrage, 
outrage at every aspect of the lives Negroes are forced to 
live, outrage at every element of the white community for 
forcing (or permitting) Negroes to live such lives. Ac
cording to 56.1 percent of the Negroes interviewed in the 
course of the UCLA survey, the riot had a "purpose." 
This purpose, according to more than half of those who 

I!7 See Jerry Cohen and WilUam F. MurpllY, &upra note 15, for an account of the 
,selectivity jn choosing targets and the implications of the actions of Negro store .. 
owners in hastily erecting signs such as "Negro.owned,u "blood brother," and 
"blood.ft 



122 

said there was one, was to express (in the survey's words) 
"hostility, resentment, revenge." As ha~ already been 
noted almost two-thirds of the Negroes interviewed said 
the victims had deserved the attacks upon them. If the 
quality of life for so many Americans in Los Angeles, and 
undoubtedly in other cities as well, is such that they are 
filled with hostility, resentment, and a desire for revenge, 
there may be more cause for surprise over how few riots 
there have been than over how many. And in any case 
it is surely intolerable for hundreds of thousands, or mil
lions, of Americans to have cause to feel that way, whether 
or not they riot. 

Perhaps the most revealing finding of the UCLA sur
vey was that another 41 percent of the Negroes who said 
the Watts riot had a purpose described that purpose as 
being (in the words of the survey again) to "gain atten
tion, let them know, rather than simply to express hos
tility. In other words, the riot was not only an expression 

of hostility, but a cry for help. The implication is evident 
that many Negroes believe that if only the white commu
nity realized what the ghetto was like and how its resi
dents felt, the ghetto would not be permitted to exist. 
Responding to this belief in the capacity of American 
institutions to be fair that accompanies the immense 
Negro resentment against the ways in which they have not 
been, is America's best hope, not mere-ly of preventing 
riots, but of realizing its own ideals. 

Doing such things as punishing police misconduct, 
providing decent housing and schooling, ending job dis
crimination and so forth are essential, but the problem 
goes deeper than that. The ghetto itself, with all the 
shameful economic, social, political, and psychological 
deprivation it causes, must be done away with once and 
for all. The riots have "let America know" that this is 
what must be done. Now America must do it. 



Chapter 10 

Criminal Statistics An Urgently 
Needed Resource * 

Over 30 years ago a distinguished Commission ap
pointed by the President of the United States to study 
crime and propose measures for its control reported 
serious deficiencies in essential infolmation at the national 
level. Calling "accurate data .X- * .X- the beginning of 
wisdom," the Wickersham Commission recommended de
velopment of a "comprehensive plan" for a "complete 
body of statistics covering crime, criminals, criminal 
justice, and penal treatment" at the Federal, State, and 
local levels and the entrusting of this plan at the Federal 
level to a single agency.l. 

Had this recommendation been adopted, the present 
Commission wQuld not have been forced in 1967 to :rely 
so often on incomplete infonnation or to conclude so 
frequently that important questions could not be 
answered. 

Given the importance of sound data to both crime 
control and public. understanding, it is hard to believe 
that such basic facts as the trend of juvenile delinquency, 
the percent of crimes committed by professional criminals, 
or the likelihood of recidivism are beyond the capacity 
of our prest''1t statistical resources. In some respects the 
present system is 110t as gcod as that used in some Euro
pean countries 100 years ago. There are no national and 
almost no State or local statistics at all in a number of 
important areas: the courts, probation, sentencing, and 
the jails.2 There are important deficiencies in those sta
tistics which are collected. There is no reliable measure 
of the extent of organized crime and no satisfactory testIor 
police performance. In short the United States is today, 
in the era of the high speed computer, trying to keep 
track of crime and criminals with a system that was less 
than adequate in the days of the horse and buggy. 

In other areas our society has not been so cavalier about 
the need to obtain the information basic to the solution 
of social problems. Millions of dollars and hundreds of 
highly trained statistical personnel are employed annually 
in the collection of information about the population, the 
economy, the Nation's health, education, and various 
other facets of our society. Budget estimates for 1967 
for current major Federal statistical programs total $124 
million; 1967 estimates for the Bureau of the Census and 
the Bureau of Labor Statistics alone total over $15 million 
each, while 12 other Federal statistical programs each 

-This chapter WllS prepared in conjunction with the Task Force on Science and 
Technology. 

• 1 U.S. National Commission on Lnw Observance and Enforcement. UReport on 
Criminal Statistics" (Washington: U.S. Government Printing Office. 1931). pp. 3, 
6 (berclnaftcr cltcd as Wickershnm Statistics Renort)' 

• The Adminlstrntive Offi-e 01 the Courts pubUsbes atatiaticR for the Federal 
courts Bnd for Federal probation, nnd Borne individual States have good statistics 
regarding Borne parts of the criminal justice system. 

3 Office of Statiatical Standards, Bureau of the Budget, "Statistical Reporter." 
December 1966. pp. 93-100. Thia lot.l inelud.. both current programs and 
current Qxpenditures for periodic proljrama such &:8 the census. Census ex
penditur~s go tip sharply in the decennial years. 

'The principal Federal expen.diture for crime statistics is t11at involved in the 
Uniform Crlmo Report •• Expenditure. lor fi.eal year 1%6 totaled $573,000. Per. 

spend more than $2 million annually.s This dwarfs com
pletely the present Federal expenditures for criminal sta
tistics totaling less than $800,000 annuaBy:! 

Adequate statistical programs are of enormous impor
tance. Without the highly sophisticated aild detailed 
system of economic statistics now available, the striking 
progress of the last few years in the management and 
control of the economy would not have been possible. 
Newly developed statistical programs for health ($9.3 
miIlion) 5 and education ($7.6 million) are expected to 
contribute significantly to the accomplishment of national 
goals in those areas. 

If a serious effort to control crime is to be made, a 
serious effort mUl>t be made to obtain the facts about 
crime. Safe streets require knowledge of what is happenp 

ing in our streets, who is causing the trouble, what hap
pened there before, and many other facts. A much 
improved national criminal statistical program is urgently 
needed today in order to: 

1. Inform the public and responsible governmental 
officials as to the nature of the crime problem, 
its magnitude, and its trend over time. 

2. Measure the effects of prevention and deterrence 
programs, ranging from community action to 
police patrol. 

3. Find out who cl)mmits crimes, by age, sex, 
family status, income, ethnic and residential 
background, and other social attributes in I)rder 
to find the proper focus of crime prevention 
programs. 

4. Measure the workload and effectiveness of the 
police, the courts, and the other agencies of the 
criminal justice sy5ten~, both ind:'vidually and 
as an integrated system. 

5. Analyze the factors contributing to success and 
failure of probation, parole, and other correc
tional alternatives for various kinds of offenders. 

6. Provide criminal justice agencies with compara
tive norms of perfonnance. 

sonnel involved Include " speeinl agenta and 73 elerk.. The Chlldren'. Bureau 
01 the Depnrtmtnt of He"lth. Education. and Welfare .pends about 565,000 
annually and employs approximately six persons in the coUection or statistlcs 
concerning dcliuqllcncy. The Department of Justice centrally, the Dureau at 
Prisons, and the Bureau of the Census all coUect modest BnI!)Unts (If crime data, 
but the activity is too small to be accounted for separstrly and is included it! 
general expenrliturcs. About seY!'n persona arc employed by the Administrdtive 
Office of the Courts in its &tntistirol program but no figur~8 are available c~n .. 
ceming expenditures and these personnel spent only part time or. crlmin.d ~! 
opposed to other court statistic.. Overan, It .eem. clenr th.t les. than $BOO,OOO 
is f'J:pended annually in the Federal criminal statistics program. 

S Department of Health, Education, and Welfare, "Origin, PrO!l,Cllm and Opera
tion 01 the U.S. National Health Survey" (Waahington: U.S. Government Printing 
Office. 1965). Seriea I. No. I. 
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7. Furnish baseline data for research. 

8. Compute the costs of crime in terms of economic 
injury inflicted upon communities and individ
uals, as well as assess tI1(' direct public expendi
tures by criminal justice agencies. 

9. Project expected crime rates and their conse
quences into the future for more enlightened 
government planning. 

10. Assess the societal and other causes of crime and 
develop theories of criminal behavior. 

A NATIONAL CRIMINAL 
STATISTICS PROGRAM 

Answers to these and other important questions re
quire strong criminal statistical programs at all levels of 
government-local, State and national. While State and 
local needs are in many ways the most important, the 
quickest and the surest way to promote such data is 
through a strong national progr;;,m. Moreover, there 
is a very strong need for national data in itself. 

The need fo~ national data was recognized as long ago 
as 1870 when the Congress made it the duty of the At
torney General to collect statistics of crime from the 
States.G While this program and those begun by the 
Federal Government in 1907 and 1933 7 to coUect criminal 
judicial statistics failed because of their inability to secure 
the necessary cooperation fi0m the State and local agen
cies, the need which they were established to fill remains.s 

Including the Wickersham Commission study of 1931 
and the study of Professor Lejins for this Commission,o 
at least four major govermental studies of national crim
inal statistical needs have been made in the last 35 years.10 

Each of these studies concluded that there was a critical 
need for a strong, effective Federal st.atistical program. 

All four of these studies of criminal statistical needs 
concluded that an effective program required the estab
lishment of a single Federal criminal statistical agency 
which would bear the main responsibility for the program. 

The Wickersham COI:i1_111ission offered three reasons for 
its recommendation of a single agency: (1) that it was 
necessary to secure unity of treatment throughout the 
whole criminal justice system, (2) that a single agency 
was more likely to bring about improvements in methods 
of gathering, compiling, organizing, and interpreting 
data, and (3) that a single agency would be more 
economical.ll 

Experience has demonstrated the soundness of these 
arguments. The present system under which each of a 
number of different Federal agencies collect some infor
mation from the State or local agencies most closely re
lated to it has not secured unity of treatment. It has 

------------ -------_.-

failed to provide coverage of many of the most important 
criminal justice agencies. It has even failed to provide 
intelligent treatment of statistics concerning Federal 
crimes. In short it has not worked well and is unlikely 
to do so. For the future it promises the least return for 
the greatest expense, particularly as its operation would 
be on a scale insufficient to take maximum advantage of 
modern high speed equipment.12 Without the benefit cf 
any overall direction, it encourages the continued collec 
tion of infommtion after it is no longer needed, and 
delays the development of new information as it is re
quired. However it might be improved, continuation 
of the present decentralized system is therefore the least 
desirable of all the possible alternatives for developing a 
Federal statistical program. 

Whether a central Federal statistical agency should 
have sole responsibility for criminal statistics at the na
tionallevel or should share this responsibility to some de
gree with other Federal agencies depends at least in part 
upon whether the Federal Government should collect 
State and local data directly from operating agencies or 
only from a State statistical bureau which has checked 
and can vouch for their accuracy. 

Earll. State is responsible for crime control within its 
own i.. orders·-defining crimes, setting up penalties, and 
establishing its own administrative structure for the en
forcement of criminal law. Accurate information on the 
full extent of crime in the United States must therefore 
come from 50 highly independent and separate systems 
of criminal justice, in addition to the District of Colum
bia and the Federal jurisdictions. 

For the most part this information must be obtained 
voluntarily. A local agency may withhold data because 
its record would compare unfavorably with other agen
cies or simply because it does not care to file. Even 
where the local agency is cooperative, it often does not 
keep the records desired itself or lacks adequate resources 
to file the necessary reports. If the reports are filed they 
mayor may not be accurate and are sometimes deliber
ately misleading. 

The difficulties inherent in dealing with thousands of 
different agencies over which there is no Feder~J control 
led the Wickersham Commission to recommend t1,<\t the 
Federal Government deal only with State statistical 
bureaus.13 Because of th:!ir position withln the Sta.te 
criminal justice structure, these bureaus could, it was felt, 
require the mabtenance of necessa ry records and could 
through training and the monitori7Jg of programs insure 
the quality of the information rer-orted. 

On paper this looks like an excellent system. The 
success which the California Bureau of Criminal Statistics 
has had in producing uniform, high quality statistics is 
a good indication of its potential. Except for Cali
fornia, however, the State statistical bureaus upon which 
such a system depends do not exist. 

------.--------------------------------------------------------------------------------------
• Section 12, Act of JUDO 22. 1870. ch. 150. 16 Stal. 1&1, stateS: "That lt sbaH 

bo tho duty of the Attorney Genera1 to make nn annual report to Congress, ina 
eludIng the statistics of crime undr.r the laws of the United btales, and, 8S far 
as practicable, uuder the laws of several States!' The portion of this section 
concerning the statistics of c:-imcs in~olving State laws was delcted by the Act 
of Marcl. 3, 1873, ch. 238, sec. I, 17 Stat. 578. The Act of June 11, 1930, ch. 
455, 46 Stat. 554. 5 U.S.C. 340. provides the authority under which tho Federal 
Bureau of Invcstigation publishcs the Uniform Crime Reports. Some data can· 
cerning crime or criminals were includcJ in the census from 1850 on. State 'jta. 
tisticB '·of crime, of prosecution and of penal treatment go back in New York to 
J8~9 and in AfassachuscUs to 1832." Wickersham StatiAtics Report, p. 8. The 
very first meeting of the National Police Association in 1871 adopted 11 resolution 
declaring the neccssity to "procure and digest statistics for the use of pDlice 
departments." Sea also Louis Robinson, HHistont and Orgaluzation of Criminul 
Statistics in the United States" (Doston: Houghton l\Uffiin, 1911) ; Louis Robinson, 
"History of Criminal StaHsUcs, 1908-1933," Journal of Criminal Law and Crimi· 
nology, 24: 125-139, May-] une, 1933. 

1 Harry Alpert, "National Series on State Iudicial Criminal Statistics Dis. 
~~:~~nuedftt Journal of Cdminal Law and Criminology, ~-1-: 181-188, July-August 

8 For n review of previous Federal collection efforts, sec Ronald H. Beattie, "Prob· 
lems of Criminal Statistics in the United States, It Journal of Criminal Ln\V and 
Criminology, 4~! 178-186, July-August 1955. For a general history of criminal 
statistics, sec Thorstcn Sellin and Marvin E. Wolfgang, "The Measurement of Dc
llnquency" (New York, John WHey & Sons, 1964), pp. 7·70. 

n See Peter Lejins, "National Crime Data Reporting System: Proposal lor n 
Model, II apvendix C. 

10 Committee on Government Stl1tistics and Infonnalion Services, "Federal 
Collection ot CrIminal Statistics!' prepared in 1934 for the Attorney General; 
ond Harry Shulman, '~The Reporting of Criminal StatIstics in tlte United States," 
n 1964 study for the Bureau of the Budget. Also sec generally Ronald H. BeaUle. 
"Sources of Statistics on Crime and Correction/' Journal of the American Statis· 
t:cal As.'\ociation, 54: 582-592, Sept. 1959; Donald R. Cressey, "The State of 
Criminal Statistics," National Probation and Parole Assocjation Jourll!r.J, 3: 230-241, 
Jull' 1957. 

1 Wjckcrshcm Statistics Report. pp. 14-15. 
13 Sec, for cxample, the Report of the Task Force on the Storage or nnd Access 

io Government Statistics, Carl Kaysen, Chairman (Bureau of the Budget, mimeD. 
October 1966), pp. 2-13. 

13 Wickersham StaUstics Report, pp. 7, 88. 



While almost all States collect some criminal statistics, 
this collection is usually fragmented among various agen
cies whose statistics are not compatible with each other. 
More importantly, in most States there is no systematic 
method of mOl)itoring or improving the quality of data 
received from operating agencies. 

It seems clear that any State which is serious about 
limiting crime and improving its criminal justice system 
should establish a centralized criminal statistics bureau 
with the funds and authority necessary for it to be effec
tive. The Uniform Criminal Statistics Act, promulgated 
by the Commissioners on Uniform State Laws in 1946 H 

but adopted to date only in California,15 is one effective 
way of beginning this. The Federal Government should 
do all it can to promote and encourage such develop
ment, including the P,fovicling of funds and expert assist
anc~. Even with increased Federal funding, however, 
it seems unlikely, in the absence of some step such as 
requiring an efl'ective statistics bureau as a condition 
of Federal assistance, that a large number of such bureaus 
will come into being any time soon. 

This poses sharp problems for the development of the 
Federal statistical program. National statist:;s must 
either wait until there is operating in every State a bureau 
which can collect and check the local statistics or the Fed
eral Government must itself attempt to perform these 
functions, knowing that this is likely to be less effective. 
The need is too great, however, to delay development for 
the length of time necessary to create a fully operating 
system of State bureaus. Federal collection should not 
be limited to State statistical bureaus. I t should make 
use of such bureaus wh-ere they exist, and work for the 
development of new ones, but rely in the meantime on 
development of altt'rnative methods of collecting and 
monitoring statistics directly fro m the operating 
agencies.16 

Paralleling its recommendation that statistics he col
lected ody from State bureaus which could vouch for 
their accuracy, the Wickersham Commission recom
mended that the central Federal agency for criminal 
statistics be solely responsible for all statistical operations 
and that it be divorced from all operating responsibilities. 
In conjunction with the recommendation concerning 
State statistical bureaus, this recommendation was de
signed to eliminate completely the possibility of statistical 
manipulation, which the Wickersham Commission had 
observed frequently at the State and localleveIs, particu
larly among the police agenciesY 

In the absence, however, of State statistical bureaus 
with whom such a central agency could deal, it seems 
undersirable to centralize all Federal collection in a single 
agency. Collection from State and local agencies can 
in some instances be better made by the Federal agency 
most often in touch with such agencies. In the absence 
of some new collection technique centralization would be 

14 The Uniform Criminal Statistics Act is contained in 9 Uniform LawH An
notated (1957), p. 356. It was approved by the American Bar Association 8S 

well 8S the Uniform Commissioners on Uniform State Laws. A prior act was 
promulgated in 1937 but was withdrawn in 1943 89 obsolete. It had been adopted 
by South Dakota. The prellent act contains 6 sections: § 1 estab1ishes the Lureau, 
§ 2 establishes the position o£ director requiring that he have "statistical train .. 
ing and experience" and a "knowledge of criminal law enforcement and admin
istration and of penal and correctional institutions and methods," § 3 directs the 
bureau to collect data, pres(:ribp. recorda to be kept by operating agencies, tabulate 
and. analyze data, and cooperate with Federal statistical programs, § 4 requires 
offiCIals of nIl operating agencies to maintain records 8S prescribed, furnish data 
as requ!red. and allow !nspections, § 5 requires th~ bureau to furnish the gov
ernor wIth an annual wrllten report, and § 6 authornes the director to withhold 
the salary of any State or local official refuoing to supply information to the 
bureau. See also Thorsten Sellin, uThe Uniform Criminal Statistics Act" Journal 
of l:frim!nal .Law and Criminology, 40: 679-100, March-April 1950. ' 

!=~hfon.IJa Penal Code secs. 13.000-13.030. This nct is a modified form of 
the Umform Act. 

10.T,,!0 of th~ for~most authorities, Ronald H. Beattie, Chief, Bureau of Criminal 
StatlshC8, C9.hforma Department of Justice, and Thorst~n Se!1in

t 
Professor of 
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particularly unwise for those Federal collection programs 
which are already established and which depend upon 
relationships between Federal and State agencies which 
have taken many years to develop. 

A NATIONAL CRIMINAL JUSTICE 
STATISTICS CENTER 

A National Criminal Justice Statistics Center should 
have clear statutory and executive branch authority to 
oversee and coordinate all Federal criminal statistical 
programs, including both the collection of statistics from 
the States and the collection of data relating specifically 
to Federal crimes.1s This authority should be formal
ized in such a way-through budget review powers or 
otherwise-as to insure that it exists in fact as well as 
in theory. 

Insofar as existing Federal programs of collection from 
the States are operating satisfactorily or could be brought 
up to a satisfactory performance by improvements, the 
Center should continue the present arrangements. 
Where an existing Federal program requires a major 
overhaul, however, the Center should be free to take over 
responsibility for collecting information in the hands of 
State and local agencies itself, if that appears desirable. 
Individual Federal agencies with collection programs 
would continue to disseminate information in accordance 
with the needs of the criminal justice agencies which they 
serve. The Center would have free access to all data col
lected by other agencies, including tenninal linkups, and 
would coordinate data storage as well as collection and 
dissemination. The Center would itself be expected to 
publish comprehensive statistics covering the whole crimi
nal justice system. 

The desirability of divorcing statistical programs from 
operating agencies and the clear need for relating crime 
statistics to demogt'aphic data and statistics concerning 
other social problems, such as mental health, poverty, 
education, and housing, might argue for creating the 
National Criminal Justice Statistics Center in the Bureau 
of the Census or as an independent agency.10 

There are more advantages to having such a Center 
located within the Department of Justice, however. 
There through full integration with Federal programs of 
assistance to States and localities, it could take maximum 
advantage of the inducement that these programs ofl'er 
local agenci~~ to cooperate with its collection program 
and could at the same time offer the maximum aid to the 
planning process required for effective crime control. 
Because many of the Federal agencies with which the 
Center will need to work are located within the Depart
ment of Justice, location there will also be helpful in 
securing the cooperation necessary for an effective pro
gram. Mere creation of the Center will not itself, how-

SociologY1- University of Penusylvania, asked to comment on the Task Force pro
posal indicated the view that there would never be nn adequate national statistical 
system until t)le States establish criminal statistical bureaus. Even where State 
bureaus exist, it may &till be necessary to have direct reporling Irom local units 
in order to meet publication deadlines. This docs not mean, however, ,,:ompletely 
bypassing the Stato bureau. 

1? Wickersham Statistics Report, pp. 36-39. 52-57. See also Sam Bass Warner, 
"Crimes Known to the Police-An Index of Crime?" Harvard Law Review, 45: 
307-334, December 1931. 

lAThe SaIe Streets and Crime Control Act of 1967, S. 917, 90th Con g., 1st sess., 
sec. 405 provid,:s that "the Attorn,,/ Genernl is authorized * • • \b) to collect, 
evaluate, publish, and disseminate statistics and other information on the con
dition and proe-ress of law enforcement and criminal juslice in the several States." 
The National Health Survey Act i. set forth in 42 U.S.C. sec. 304. Neither of 
thesc Federal acts provides powers 8S strong as the Uniform Criminal Statistics 
,\ct, s("e note l.~, supra. 

19 See, for example, the Wjckersham Statistics Report, pp. 17, 89. Professor Peter 
Lp.jins also indicd.tcs some of the reasons for not locating the Center within the 
Bureau of the Census (appendix C). 
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ever, bring about the degree of cooperation needed at all 
levels of government. That will require strong support 
from the Attorney General, particularly during the 
formative period of the Center. In establishing the 
Center, care should of course be taken to insure the proper 
degree of independence from operatin~ responsibility and 
from any taint of manipulation for political or ideological 
purposes. 

To assist the Center in the exercise of its leadership 
role and in achieving necessary coordination there should 
be a Criminal Statistics Council chaired by the director of 
the Center and composed of representatives of those 
Federal agencies which collect criminal statistics, those 
agencies which are major users of criminal statistics, and 
other Federal statistical agencies, such as tlll; Bureau of 
the Census, with which the work of the Center should 
be closely meshed. 

The Center should also have a strong advisory group 
of nongovernment experts and representatives of State 
and local criminal justice and statistical agencies to pro
vide advice and communication and to serve as a sound
ing board for Center plans. 

The Center and the national criminal information 
system discussed in chapter 11 of the Commission's gen
erall report and chapter 6 of the Science and Technology 
Task Force Report should cooperate fully with each other 
but be entirely separate organizations. The information 
system will be at the heart of operations, answering ques
tions such as whether a particular car is stolen or a par
ticular offender wanted. The statistical system, on the 
other hand, should for the most part be divorced from 
o,Perations ~o that it may assist in evaluating how opera
bons are bemg conducted and may give an unbiased view 
as to what the real crime situation is. 

The principal responsibilities of a National Criminal 
Justice Statistics Center should be: 

o To insure the collection of ade'luate statistics fmm 
the various agencies of the criminal justice system, 
Federal, State, and local, including both those for 
which such statistics are now collected and those 
for which new series must be begun' 

o To work for improvement in th~ accuracy, com
pleteness, and usefulness in these agency statistics; 

o To promote and assist in the development of ade
quate statistical systems at the State and local levels ; 

D To conduct surveys, censuses, and special studies in 
areas not covered by agency statistics or where some 
independent check of agency statistics is desirable; 

D To evaluate and disseminate the statistics collected; 
and 

D To investigate on a continuing or a periodic basis 
the need for various kinds of criminal statistics and 
establish an overall plan for their collection, analysj~, 
and dissemination. This function would include 
the development where necessary of new statistical 
indicators and standards, designed to bring into 
better focus the various crime problems and the 
work of the various agencies of the law enforcement 
and criminal justice system. 

In order to promote comprehensive planning for the 
system as a whole, the Center should be organized along 
functional lines rather than around the vario\1s agencies 
of the criminal justice system (police, courts, etc.). Thus, 
the Center might have four operating divisions: 

1. An agency statistics division to collect agency sta
tistics from other Federal agencies and from local 
and State agencies where the Center was the primary 
collection agent; 

2. A technical assistance division to give aid to State 
and local systems; 

3. A survey, planning, and analysis division to perform 
those functions; 

4. A public dissemination division. 

INVENTORY OF NEEDED DATA 

Crime statistics provide operational information for the 
agencies which produce them, inform governmental of
ficials and the public concerning crime, provide raw ma
terial for research, provide indicators of the social health 
of the society, and serve numerous other purposes. 

No statistical system can hope to answer regularly all 
the questions which might legitimately be asked either 
about crime or about the criminal justice system. Some 
priorities must therefore be established as to the questions 
which are most important and the kinds of data needed 
to answer these questio'ns. 

Areas which are particularly important at the national 
le~el are tho~e which bear on the public understanding of 
cnme, espeCIally as developed by the mass media' those 
wh~ch relate to crime. prob!ems, such as organized 'crime, 
whIch are clearly natIOnal III scope; and those which are 
necessary. t? make compa:isons between various regions 
and 10cahtIes. Research IS another area which requires 
a broad statistical base. Much of the information neces
sary for research must of course come from special studies 
and compilations. Research of necessity, however, relies 
on regular statistical series for insights as to profitable 
areas for exploration, for data to compare time periods 
longer or geographic areas wider than those covered by 
any partIcular study and for many other purposes. Many 
present and past research efforts, particularly at the na
tio~al. level, have failed because of incomplete or faulty 
statIstIcal resources.2Q 

Studies of the Commission and others have identified 
many different kinds of data needs. The Commission has 
not, however, made a survey of present and potential users 
of data. This should be done befor"! any final inventory 
of data needs is compiled. Such a survey should include 
the agencies of the criminal justice system, Federal, State, 
and local; legislators and other governmental officials; 
and nongovernmental users such as the press, scholars, and 
librarians, etc. Particular attention should be paid to the 
needs of government and nongovernment officials who are 
responsible. for crime prevention and crime-prevention 
related programs. Respondents would be asked to in-

20 Statistical correlation, for example, or crime ratcs for cities or States with jn. the United States-1960:' lournal of Criminal Law, Criminology, and Police 
social characteristics which fail to take reporting changes into acc,:,unt inevitably SCIence, 51 ~ 49-65, May-June 1960. 
have distortion in their findings. See also Honald H. Beattie, "Criminal Statistics 



dicate the items of infonnation they regard as the most 
important and how often such items were needed. 

Based upon the survey and the Center's own study, 
information requirements would be classified as to the 
frequency of need: (1) annually or more often, (2) every 
3 years, (3) every 10 years (to be ,collected through 
decennial census), or (4) one-time collection or no fixed 
time. Information should also be classified as to whether 
it is a'lreacly being collected or not, and if not, whether it 
could be obtained by modifying an existing program, by a 
sample survey, or by establishing a new, comprehensive 
statistical series. Because modern techniques often make 
it possible to secure greater accuracy and detail at lower 
cost through sampling than through universal collection, 
particular attention would be paid to information which 
could be obtained by sampling. 

DATA CONCERNING THE CRIMINAL JUSTICE SYSTEM 

There are many data needs concerning the criminal 
justice system. Each of the agencies of the system is itself 
a vital institution in our society with its own functions, 
problems, and statistical needs. Data is r.eeded to under
stand its workload, know the kinds of people with whom 
it deals, evaluate how effectively it performs its func
tions and to describe fully its operations. For many of 
the criminal justice agencies, data is also needed about 
the institution itself, how many and what kind of people 
ii: employs, with what kind of training, what its budget is, 
and many other such items. 

Beyond the need for data concerning the individual 
criminal justice agencies and their work, there is abo 
an urgent need for information concerning the criminal 
justice system as a whole. The delay involved in the 
criminal justice process, for example, may look quite rea
sonable from the viewpoint of each separate agency but 
wholly unreasonable from the viewpoint of the individual 
person forced to run through the whole system. There 
are, in addition, various points in the system where 
similar functions are performed by different agencies, 
parole and probation, for example. Only through knowl
edge of the whole system can performance regarding 
these kinds of functions be evaluated. 

Knowledge of the whole system is particularly im
portant insofar as the offender is concerned. Because 
each step in the process is critica:l, each step in the process 
is like the link of a chain. If anyone is unfair or weak, 
the whole chain is unfair or weak. I t is therefore im
portant to be able to trace his path through the whole 
system. 

From the viewpoint of fairness or of the control of 
crime, the ultimate question is not whether a particu
lar institution performed its function properly and well, 
but how the whole system performed. If the courts con
vict the innocent or the correctional institutions fail to 
reform the guilty, the efficiem:y and the courtesy of the 
police matter a great deal less. 

Two overriding problems exist insofar as the collection 
of statistics concerning the criminal justice system: (1 ) 
the lack of a common method of classification among the 

'" Compare California Penal Code § 459 with Virginia Code §§ 18.1-86 through 
18.1-89. 

2!l See International Association of Chiefs of Police, Committee on Uniform 
f:J~t. Reports, "Uniform Crime Reporting" (New York: J. J. Little and lves, Co.~ 

!!l State of California. Dureau of Criminal Statistics, "Crime and Delinqu~ncy 
in Californian (Sacramento: Bureau DC Criminal Stetistic8, 1965), pp. 13, 31-32. 
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various criminal justice agencies and jurisdictions, and 
(2) the need for a satisfactory method of collection. 

Uniform Classification 

To be useful at all statistics must involve the counting 
of comparable units. Today, however, w~en a single 
individual commits several offenses, the pollce normally 
count the number of offenses, and the prison the individ
ual committed to its care. The court count, however, 
depends largely upon whether the prosecutor decided 
to bring one case or several. In California the taking 
of valuables from a locked car is defined as burglary but 
in Virginia the offense is larceny.21 Penalties for the 
offense are different as are the methods of prosecution, 
and the philosophies and organization of the institutions 
which will be in charge of the offender. 

With these kinds of widely varying situations, it is easy 
to see why the development of uniform definitions and 
methods of recording has not proceeded further. The 
system used in police statistics, for example, was developed 
only after a detailed State-by-State study that took over 
2 years to complete 22 and which after more than 30 
years of operation requires continual monitoring by the 
FBI. 

The development of a uniform classification system is 
essential, however, both for the system as a whole and 
for those components of the system for which no statis
tical collection is now being made. The development of 
uniform units of measurement which will allow a single 
offender to be followed through the whole system is par
ticularly important. 

During the course of development, attention will also 
need to be paid to the development of methods for pre
senting information concerning the whole criminal jus
tice system in an integrated way. California now re
ports some information in a way that makes the path 
through the criminal justice system clear as shown in 
figure 1. It is working on a model which will allow 
such reporting for its entire system.23 

Developing a national model will be considerably 
harder than the development of models for individual 
States. Without it, however, it will be difficult to make 
the interstate comparisons which are needed so that each 
State may learn from the experience of others. The il
lustrative mode! in chapter 1 of the Commission's general 
report represents a good beginning,24 and with the devel
opment of uniform classification systems would be helpful 
in creating a national model. 

Collection 

Many of the problems related to collection would, as 
discussed earlier, be solved with the development of State 
statistical bureaus. A major objective of the Center 
should therefore be the promotion of State bureaus which 
can be responsible for adequate statistical programs with
in their jurisdictions. 

This promotion could take the form of Federal finan
cial assistance, technical assistance in establishing such 

The criminal caret'r record system now being established by the Nt.·w York Slott' 
Identification :LntI Intelligence System will, in addition to its operational usefulness, 
provide some capability for following individual offenders through the system. 

2' President's Commission on Law Enforcement and Administration of Justice, 
"The ChnUrngt.' of Crime in a Free Society" (Washington: U.S. Government 
Printing Office, 1967), pp. 8-9 (hereinafter citc:od as PresMt'nt'a Commission, 
General Rc:oport) .. 
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Figure 1. FELONY DEF£NDANTS PROCESSED 

CALIFORNIA SUPERIOR COURTS 

1964-1965 

1~_~9)64 ·1 
1965 

CONVICTED 

27,830 

30,840 

ON BY 
GUILTY JURY 

PLEA 

DISPOSITIONS 

32,801 

36,878 

CERTIFIED TO 
JUVENILE COURT 

232 

235 

NOT CONVICTED 

4,739 

5,803 

SOURCE: Bureau of Criminal Statistics, "Crime & Delinquency in California, 1965' 
(Sacramento: Bureau of Criminal Statistics), p. 64. 

a bureau or merely encouragement to do so. Similar 
promotion of local systems and programs for individual 
criminal justice agencies would have important benefits 
both for completeness of reporting and the quality of 
data. In connecti.on with these efforts the Center should 
consider the development of a training program for sta
tistical personnel and should do what it can to encourage 
the development in the universities of academic courses 
in criminal statistics. 

!!5 The WIckersham Commission recommended that collection agencies he paid n 
small sum for each report submitted rather than have the ,t.'cderal Government 
bear the larger cost of collecting the statistics itself (WIckersham Statistics 
Report, pp. 46, 52). ProCessor Lejins. appendix C, suggests adequate staff support 
.:md a system of matching (unds to enable the various Statc agencies to participate 
in the national statistics jJrogrnm. 

2(. The "'ic!tersham Statistics Report, I1p. 44-<16, discusses the development of 
national mortality statistics. 

e"" President's Commission, General Report, pp. 25-27. A field stafT of some 
tWrt is essential if this function is to be performed prnperly. 

2S Sampling for quality control is used when die expense and time involved 
arc too great to permit each item to be checked. A sample of the data received 

These long-range efforts will eventually be very impor
tant. In the meantime the Center will be faced with the 
difficult, practical problems of collecti<;)il and monitoring. 
Not very much is known about how thIS can best be done, 
and development of a good system will require much 
work and experimentation. 

Among the best of the ideas which warrant investi~a
tion is the development of model record forms whIch 
might be supplied to agencies and which agencies would 
find useful in their own operations and in statistical anal
ysis of their experience and achievement. These forms 
could be designed for automatic scanning by modern 
electronic data processing equipment, thus facilitating 
more precise, speedy, and economical record keeping and 
accounting. The development of prompt and useful feed
back information has proved in other statistical programs 
not only to be a powerful incentive to good reporting but 
also an important benefit of the whole statistical program. 

Payment of small Federal subsidies has been suggested 
to help defray the costs of collection and reporting.20 This 
has proved useful in some other Federal statistical pro
grams.20 Conditioning Federal assistance upon the sub
mission, on a continuing basis, of adequate statistics to 
the Center is another idea worthy of investigation. 

In addition to the problem of securing reports in the 
first instance from the many thousand independent agen
cies which make up the criminal justice system, reliable 
statistics depend in large part upon a careful system for 
auditing and checking reports to insure conformity to the 
uniform classification system.27 Where State criminal 
statistical bureaus wruch have the authority and capacity 
to do this exist, the Center should rely upon them. The 
California Bureau of Criminal Statistics has been particu
larly successful in this kind of activity. To the extent 
that this burden falls on the Center, it should attempt to 
develop new techniques for monitoring. Sampling for 
quality should be a regular procedure along with the more 
familiar routine of checking for accuracy and looking 
into those cases where a discrepancy appears from the 
face of the report.28 

Providing full statistical information concerning each 
important aspect of the criminal justice system is one of 
the principal functions of the Center. It will require 
improvement of the existing collection programs and the 
beginning of wholly new collection programs for some 
criminal justice agencies. 

Present Data Collection Programs 

(1) Police Statistics. The most important single source 
of information concerning crime at the national level, 
both as to the extent of crime and the characteristics of 
criminals, is, as indicated in chapter 2, the national police 
statistics compiled by the FBI and published annually 
as "Crime in the United States, Uniform Crime Re
ports." 29 Begun in 1930 this series has a history of sig
nificant improvement over time. Particularly important 
improvements were made in 1958 following detailed study 

can be checked Iurther lor accuracy and some idea 01 the percent of error can 
be derived. The St. Louis police department has developed an excellent system 
or qunlity control based on an audit by independent experts. See chapter 2, note 
89, supra .. For a general discussion of quality control methods and procedurl's. 
see Clifford W. Kennedy, uQuality Control Methods" (New York: Prentice-Hall, 
Inc., 1948); and Statistical Research Group, Columbia. University, "Sampling 
Inspection" (New York: McGraw .. HiIl, 1948). See also Herman H. Foslenu, J. 
Jack Ingram, and Ruth H. Mills, "Study of the Reliability of Coding of Census 
Returns, It Pcoceedings of the Socinl Statistics Seclion, Anterican Statistical As
sociation Annual Meeting, September 1962, pp. 104-]]1. 

3 Hereinafter cited as "UCR.1t 



of the entire system by a special advisory paneVo Com
mission studies suggest a number of future improvements, 
many of them in directions in which the Bureau has al
ready been moving. 

From the beginning, the series has been very success
ful in securing a high degree of reporting for offenses 
known to the police for cities and, since 1958, for the 
country as a whole. This has been entirely through 
voluntary cooperation, since the FBI has no compulsory 
jurisdiction over the local and State agencies involved. 

Voluntary cooperation has worked less well in the case 
of arrest statistics and other data. VCR arrest statistics 
are useful for the data they give as to what kinds of people 
commit different kinds of offenses and as to the relation
ship between the number of offenses (ommitted and the 
number solved. These statistics are much less useful than 
they might be, however, because they are available for 
only part of the country. 

Since demographic information is, except for decennial 
census years, normally available only for the country as a 
whole, it is not possible to calculate offense rates by 
characteristics of the offender, such as age, sex, race, and 
the like, without an estimated national total for arrests.31 

Without such a national total it is also difficult to cal
culate accurately the trend of arrests from year to year.S2 

Because the number of reporting departments and the de
pilrtments which submit reports change from year to year, 
the only way that the trend of arrests can usually be 
measured is by comparing data frqm those departments 
reporting in both years concerned. Departments represent
ing a population of 115 million reported in both 1964 and 
1965. The departments reporting in both 1960 and 1965, 
however, totaled only 80 million in population.3s The 
trend shown for comparable places is useful information 
but may not always be the same as the national trend. 

The kind of information which is dependent upon esti
mated national totals for arrests is important to an under
standing of crime, including such essential matters as the 
number and rate of arrests, the rate of juvenile arrests, the 
ratio of juvenile to total arrests, the ratio of arrests to of
fenses known to the police, and other critical facts. In
creasing the number of units reporting or making them 
representative enough through sampling to allow ca:lcula
tion of total national estimates is therefore a very impor
tant action.54 

Table 1 indicates the principal items of infonnation 
now collected t.~rough the VCR and the extent of places 
reporting useable figures for each. 

The type of information indicated in taible 1 is on the 
whole very good. It has been supplemented within re
cent years by a number of highly useful special reports 
covering individual crimes. Some improvements in cov
erage or presentation suggested by Commission studies 
are indicated below: 

D That arrest data be collected and presented so that 
it may be cross-tabulated for age, sex, place, race, 
and type of crime. Vnder the present system of-

30 See "UCR, ISSH, n Special Issue. 
31 Data are sometimes available in other years (or some places but not on any 

systematic basis. 
:l!! See appendix D, "The Prediction of Crime from Demographic Variables: A 

Methodological Note." 
3a HUCH, 1965," pp. 110-111. See chapter 2, note 67 supra. 
31 By far the easiest nnd cheapest wny to obtain a total national estimate is 

through sampling. It is highly likely thnt the present extent of reporting is more 
than adequate for the creation of such a sample. Investigation of this possibility 
should be a maUer of priority. Whether a sampling system is instituted or not. 
however, it is desirable that there be full reporting for 8S many places as pos· 
sible. Muc]l of the utility of arrest data lies in the ability to compare data from 
oue place to another. The most sensible system may well be some mixture of 
sampling and full reporting, such as a sample for the national total and full 
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Table 1.-1965 Uniform Crime Reports 

Offenses known to the pollee" ••••••••••••••••.•.••••••..•• 
Arrests, number and rate, by population groups •.•••..••••.• 
Arrests by age •• _ •••• __ ._ ••••••••• _ .................... . 

By race __ • __ •••••.•.•••••.•••.•. _ ••••. ___ ••. _ ... _ •• 
By sex. __ ••. _ .•• _ ................. _ .••• _ •• ·_ ...... . 

Arrest trends, 1964-65. __ .............................. _ •• 
Arrest trends, 1960-65 ____ •••• __ .... _._. _____ .. __ ••.• _ ..• 
Offenses known and percent cleared byarrest •.•• _._ ••• _ •••. 
Offenses cleared by arrest of persons under 18 years of age._. 
Disposition of persons formally charged •••• _ •.•• ___ •••••..•• 
Pollee disposition of juvenile offenders taken Into custody ••••• 
Offenses known, cleared, persons arrested, charged and 

disposed or. ................. _ ............... _ ....... . 
Offenses analysis, trends 1964-65 ••• ___ ................... . 
Type and value of property stolen and recovered ••••.•...••• 
Full·time pollee department employees •••. __ ...... _ ...•.••. 

Number of 
reporting 

units 

8,000 
4,062 
4,062 
4,043 
4,062 
3,355 
1,882 
3,404 
3,227 
1,781 
2,877 

1,~~~ 
646 

4,767 

Estimated 
population 
(millions) 

178.3 
:34.1 
134.1 
125.1 
134.1 
115.0 
86.2 

115.6 
104.8 
57.8 
95.1 

56.6 
75.4 
75.4 

142.0 

NOTE: Tllc estimated 1965 population for the United States as n whole was 
193,818,000. 

fenders may be compared with the place and type 
of crime by either age, race, or sex but not by a 
combination of these.S5 Changes in reporting and 
presentation woul.d allow the more detailed analysis 
to be rnade; 

D That, as recommended in chapter 2 of the General 
Report, S6 the present index: of reported crime be 
broken into two wholly separate parts, one for crimes 
against persons and one for crimes against property, 
and that consideration be given to the development 
of other indices. 

D That the method of counting arrests be clarified. 
Present methods of counting arrests confuse to some 
degree (1) the !lumber of criminal events, (2) the 
nurnber of criminals, and (3) the frequency of 
arrest for a single offender. Particular problems 
are posed by cases involving multiple offenders and 
those in which a single offender has committed a 
number of offenses. 

D That further study be given to developing a defini
tion of suburban areas that does not overlap with 
other classifications in the presentation; 37 

D That further efforts be made by both the VCR and 
the Census Bureau to bring VCR and census clas
sifications into accord with ea'Ch other or that some 
easy method of translating one into the other be de-
veloped; S8 . 

D That the VCR undertake to publish either as a 
regular feature or by special supplement the revi
sions which it rnakes annually in many of its critical 
historical figures; 39 

D That the VCR indicate the number, kind, and per
centage of reporting units each year which it must 
omit from the national trends; 40 

D That, in addition to the rate of offenses per 100,000 
of the total population now published, the VCR 
regularly pUblish rates for specified types of of
fenders (juveniles, males, etc.) and that the differ
ence between victim and offender rates be clearly 
laJbeled.41 

reporting for all cities over 100,000 population. This issue was considered by the 
UCR Consultant Committee, "UCR, 1958," Special Isaue, pp. 11-18, 39-40. The 
Committeo recognized the value of sampling but recommended that an attempt he 
made to secure full coverage. Since that time coverage for arrest data generally has 
grown from 30 to 70 percent of the population. hut it flccms clear that anythjng 
like full coverage is at least some years away. 

3:j See generally appendix D. 
ao Sec President's Commission, General Report, p. 31. 
:rt See "UCR, 19G5." table 6, pp. 94-95, particularly note 1. 
.L9 Some of the classification problems nrc discussed in apprndix D. Other such 

problems also exist .. 
ao Ibld. Sec a).a appendix E. 
'0 Ibid. 
-'1 Sec "New V:'ays of Looking at Crime," disclissed below. 
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o That the VCR publish each year some data rank
ing dties by the rate of crime for various individual 
crimes.42 While there is some danger that such 
rankings would create overreaction in high crime 
areas, such ran kings would almost certainly create 
usefU!1 additional pressures on high crime areas to 
reduce the amount of crime, encourage research into 
the causes of differences in crime rates among cities, 
and promote the development of more sophisti
cated measures of comparing crime among areas. 
Because it would also create danger of statistical 
manipulation by high crime rate cities, it would 
increase the need for rigorous monitoring of the 
statistics reported. Readers should continue to be 
cautioned, as now, about the many factors involved 
in crime rate variations, particularly about the fal
lacy of attributing a:ll such differences to the police. 

(2) Prison Statistics. These are co.llected by the Bu
reau of Prisons of the Department of Justice and pub
lished annually as the "National Prisoner Statistics." 
This series was begun in 1926 and was bandIed by the 
Bureau of the Census until 1950.43 It is a voluntary re
porting program which has achieved complete coverage. 
Information covered now includes the number of persons 
handled by State and Federal prisons and correctional in
stitutions but does not include information concerning 
jailor other short-term penal institutions. While this is 
an excellent series in many respects, it could be improved 
by an increase in staff and funds. Several types of in
formation, such as prison personnel and types of crimes 
committed by the inmates, have had to be dropped from 
the series because their inclusion caused time delays in the 
publication of the series. 

Coverage should be extended to provide more com
plete information on the prior history of the inmates, 
their sentences and their crimes, the correctional pro
grams in different correctional institutions, the length of 
actual incarceration versus the length of sentence, any 
crimes or major disciplinary actions taken with respect 
to an inmate while incarcerated, transfers from one securi
ty level institution to another, and tennination of custody 
either by completion of the sentence or by parole. 

One major problem with the present series is that it now 
includes much data that are not comparable. Because 
some States send misdemeanants to prison while others 
send only felons, the types of prisoners which the series 
include are different from State to State. Further work 
is obviously needed to establish a better method of uni
form classification. The Children's Bureau of the Depart
ment of Health, Education, and WeHare publishes annual 
statistics on juvenile institutions and from time to time 
publishes special reports.44 A new classification system 
needs to be developed for these statistics also. 

(3) Juvenile Court Statistics. These are collected by 
the Children's Bureau and published as "Juvenile Court 
Statistics." Begun in 1940 this series covers the number 

..j~ .R~nkings might be pu.blished both for. cities and Standard Metropolitan 
St~hShC8.1 Arens. For most purposes, metropohtan areas arc a preferable statistical 
unIt. The rate of crime, however, is often reported more consistently within n 

·ginJ:le nolice jurisdiction. 
43 From 1926 to 1947. the series was known lli "Prisoners in StRte and Federal 

Prisons nod Reformatories." 
·u Dept. of Health, Education, nnd Welfare, Children's Bureau, "Institutions 

S~rving Delinquent Children" (Children's Burcau Statistical Series, Washington: 
U.S. Government Printing Office, annual publication); see also the Children's 
Bureau, "Personnel and Personnel Practices in Public Institutions for Delinquent 
Children, 1958-1965" (Washington: U.S. Government Printing Olliee, 1966). 

of delinquency cases, of dependency and neglect cases, and 
of special proceedings. Delinquency cases are classified 
by sex and place of occurrence and to some degree by 
reason for referral, manner of handling, and disposition. 
Some traffic offense information is also included. The 
series is based in part on a national sample of juvenile 
courts (494 out of an estimated 2,700 having jurisdiction 
in juvenile matters in 1965 45 ) and in part on special re
ports from selected localities. Because many cases of 
delinquency are 110t referred to court, this series cannot 
properly be used as an index of delinquency. 

While the information which is included within these 
reports is useful in a very modest way, the reports lack 
the detail and completeness required for the serious study 
of delinquency. There are no data at all regarding the age 
or race of the delinquents. Most of the detailed informa
tion in the report does not come from the national sam
ple, apparently because it is not maintained by the re
porting units. Of the country's 30 largest cities asked 
to submit data on reasons for referral and disposition, 
only 19 responded in usable form in 1965. Missing were 
such cities as New York, Chicago, and Philadelphia. The 
maximum age limits of the courts which did report varied 
considerably, from 16-year-olds to 21-year-olds.40 

Needs include (1) a better system of classification, (2) 
an expansion of information conveyed, (3) an increase in 
the percentage of reporting from solicited units, and (4) 
more developed re~orting on the part of many local units. 
A great deal more information with regard to the courts 
themselves is also needed, such as the number and back
ground of judges (for example, half now lack college de
grees) , and the extent to which the courts have access to 
psychiatric help. 

New Data Collection Programs 

While decision~ concerning format, coverage, and fre
quency of collection should await completion of the 
inventory, Commission studies indicate that, at a mini
mum, some type of program should be started in the fol
lowing areas: 

( 1) Pretrial Statistics. While the work of the courts 
is subjected to constant scrutiny, the decisions of the charg
ing authorities are almost never evaluated except in ad 
hoc cases of great notoriety. Yet the number of persons 
arrested but released without being charged by the police, 
or charged by the police but released by the prosecuting 
authorities, exceeds by far the number of persons who 
are released by the courts.17 These decisions may have 
enonnous effects on crime in the community. Without 
statistical information, however, it is impossible even for 
the authorities to know what the effects are. And with
out such information, the community is often in the dark 
even about such matters as what the policies of the au
thorities are. 

Statistics concerning the pretrial aspects of the criminal 
justice system are therefore a significant gap in our present 

4;; Department of Health, Education, and \VelIore, ChBdren·s Bureau, "Juvenile 
Court Statistlcs-1965." Children's Bureau Statistical Series, No. 85, (WashIng. 
ton: U.S. Government Printing Office, 1966), p. 7; and information supplied b)' 
the Children's Bureau. 

•• Ibid. 
47 See, c.g., President's Commission on Law Enforcement and AIJministrotion of 

Justice, "Task Force ReDort: The Courts" (Washington: U.S. Government Printing 
Office, 1967), p. 132, table 4; State of CalHornin, Burenu of Criminal Statistics, 
"Crim~ and Delinquency in California" (Sacramento: Bureau of Criminal Statis
tics, 1965), PI'. 24 (table 1-6). 53-55. 



knowledge which should be filled by the development of a 
more complete statistical program. These statistics should 
cover: (1) the work of prosecuting attorneys, (2) grand 
juries, (3) bail, and (4) detention. Where the police are 
the charging authority, this aspect of their work should 
also be included. Few of these statistics are now main
tained even at the local level. The chief problems in at
tempting their collection are the number of different 
agencies involved-the prosecutor, the grand jury, the 
courts, and the jails; and the fact that these institutions 
are generally very small units. Data from prosecuting at
torneys are particularly important. 

(2) Court Statistics. The criminal court is a central 
institution to our system of justice, for it is charged 
with determining whether there was an offense, what 
kind of an offense, and whether the person charged was 
the offender. There are today, however, no national 
criminal judicial statistics, the series begun in 1932 by the 
Bureau of the Census having been discontinued in 1946.48 

Such statistics are essential for any real understanding as 
to how well the criminal court system is working. In addi
tion to pretrial information, they should cover the num
ber of offenders standing trial, the charges, the plea, the 
type of trial, the type of representation and disposition. 
They should also cover the sentencing process, including 
the use of presentence reports. A special section should be 
devoted to the delay iuvolved in the judicial process from 
time of arrest. The statistics should cover misdemeanors 
as well as felonies. 

(3) Probation Statistics. In modern correctional sys
tems the best risks among offenders are often given sus
pended sentences or placed on probai.;on rather than sent 
to prison. There is a continuing need to know how well 
this type of treatment protects the public and rehabili
tates the criminal, as opposed to other types of treatment. 
Information needed includes the number of offenders 
placed on probation; their characteristics, including their 
prior criminal history; the time or length of probation; 
the conditions and the extent of supervision; the num
ber of revocations because of the commission of other 
crimes; and the number of violations of other probation 
conditions. While collecting this type of information 
may be difficult because many probation officers are at
tached to individual courts, it is, nevertheless, very impor
tant. Some beginnings toward a uniform reporting sys
tem .1.re already being made.411 

(4) jail Statistics. Jail often plays an important role 
in the bf;ginning of a serious criminal career. Many more 
people are exposed to it than to any other type of penal or 
correctional institution. Yet, jails are the most antiquated 
and the least rationally operated part of the entire system. 
Except for the limited amount of information provided 
by the census,50 virtually no information regarding jails 
is collected at either the local, State, or national level. In
formation which is needed includes the number of 

48 See Harry Alpert, "National Series on State J udicinl Criminal Stotistics Dis
continued." Journal of Criminal Law and CriminQlogy, 34: 181-188, July-Augullt 
1948. The European countries have long published extensive Cl.lUrt statistics. 
See, e.g.~ Home Office, "Criminal Statistics. England and Wales, 1965" (London; 
Her Majeaty's Stationery Office, 1966). 

49 See Peter Lejins, appendix C .. 
• .0 U.S. Census of Population: 1960, "Inmates of Institutions" (PC(2)-8A). This 

~i es social and economic data for inmates by area nnd type of institution. See 
abo Louis Robinson, "History and Organization of Criminal Statistics in the 
United Statea" (Booton l Houghton Millin, 191I), pp. 12-37. 
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prisoners, the sentences under which they serve, and the 
type of treatment they receive. If modernization is to 
take place, information is also needed about the institu
tions themselves, the facilities they provide and the kinds 
of people who staff them. 

Jail statistics are also needed as a part of pretrial sta
tistics because persons awaiting trial are sometimes held 
there, too often in contact with convicted offendets. The 
statistics should indicate whether those being detained 
for trial are held separately or not. 51 

(5) Parole Statistics. Parole is a critical stage in the 
correctional process. Nationally, the number of persons 
an parole during 1965 was roughly 173,000.52 Good 
decisions regarding who should be paroled, the effective
ness of the parole system, the workload involved and other 
important questions depend upon adequate statistical 
information. Studies show that even within a single 
system previous experience factors rapidly become obso
lete and that there is therefore a need for continuous 
information feedback. 53 One of the greatest problems in 
effective parole decisionmaking has been the lack of 
reliable statistical information. To remedy this defect 
the National Parole Institutes conducted a feasibility 
study of a uniform parole reporting system for the Presi
dent's Committee on Juvenile Delinquency and Youth 
Crime under a grant from the Office of Juvenile Delin
quency and Youth Development. This study demonstrated 
that a uniform system is both feasible and desirable. 
Thirty ... three States are now participating on a voluntary 
basis in further development under a 3-year grant from 
the National Institutes of Mental Health.54 Emphasis is 
being placed on formulation of procedures, standardiza
tion of definitions, and collection of cohort statistics. 

(6) Juvenile Statistics. Whether criminal statistics 
concerning· juveniles should be handled separately as 
juvenile statistics or jointly with adult statistics as a part 
of the overall work of the criminal justice agency con
cerned is not an easy problem. The VCR deals with 
both adult and juvenile statistics. "Juvenile Court Sta
tistics," on the other hand, deals only with juvenile sta
tistics. Perhaps the best answer is to cover juveniles both 
ways. Statistics relating strictly to juveniles could then be 
processed by the Department of Health, Education, and 
Welfare, which under the proposed "Juvenile Delin
quency Prevention Act of 1967" would be given author
ity "to collect, evaluate, publish, and disseminate 
information and materials relating * * * to prevention 
or treatment of delinquency or provision of rehabili
tative services for delinquent youths." 65 

Other statistics would be handled by the Center or 
some other criminal justice agency. The Center would 
exercise its general coordinating authority to prevent 
duplication and work out a reporting scheme under 
which one report from State and local units would suf
fice for both juvenile and general statistical needs. The 
Center should have the same general powers with regard 

51 See PresMent's Commission, General Report, pp. 178-179. 
IS:! National Council on Crime and Delinquency, "Correction in the United 

States, President's Commission on Law Enforcement and Administration, '-Task 
Force Report: Correcliona" (Washington: U.S. Government Printing Office, 1967), 
appendix A, D. 60. 

33 Peter Lejins. appendix C . 
5\ Ibid.; also information supplied by the National Parole Institutes, May 1967. 
G."i S. 1248, 90th Cong., 1st Sess., Murch 10, 1967, sec. 203. 
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to juvenile delinquency statistics as with other criminal 
justice statistics. 

Developing adequate statistics concerning juveniles 
poses many special problems. Many acts which are con
sidered delinquent are not criminal. Many of the ac
tions of the police, courts, and corrections institutions 
are either unofficial or indeterminate, and agencies differ 
widely from one jurisdiction to the next in the extent to 
which this is so. The UCR, for example, shows that the 
percentage of juveniles handled within the department 
and released by the police varies from 29.6 to 56.3 per
cent.56 Much of the information needed is kept highly 
confidential. If solutions are to be found for the delin
quency problem, however, ways must be found to over
come these difficulties. With proper planning and 
effort, it should be possible to develop methods that record 
the necessary information but do not interfere with the 
degree of flexibility which is desirable in the system. 

In addition to data concerning the amount and trend 
of delinquency, much more data is needed regarding the 
characteristics of delinquents, the types of treatment 
offered, and the results of treatment. 

(7 ) Federal Statistics. What Federal statistics there 
are about crime are today scattered throughout numer
ous publications. Some of these are informative, but 
for the most part they cannot be compared either with 
each other or with similar data from the States. The 
chief publications are: "Annual Report of the Attorney 
General," which covers prosecutions by the Department 
of Justice; "Administrative Office of the United States 
Courts: Annual Report of the Director," which covers 
the work of the courts and probation, "National Priso.ner 
Statistics," which covers the Federal as well as the State 
prisons, and "Traffic in Opium and Other Dangerous 
Drugs," which covers the work of the Bureau of Nar
cotics. The UCR covers Federal offenses only to the 
extent that they are reported by local police. 

There should be a consolidated report covering all 
Federal criminal statistics. It should cover all facets of 
crime and the criminal justice system under Federal law 
including data that are now repo.rted in some form and 
those which are not reported at all. In particular it 
should cover the work of the Federal agencies with police 
powers 5, and the military criminal justice system. It 
should be descriptive enough so that it is possible to tell 
what part of the crime problem is being handled by the 
States and what part by the Federal Go.vernment. Several 
excellent studies indicate generally what needs to be done 
and how it might be accomplished.58 

NEW KINDS OF STATISTICS 

Statistics derived from the crimillal justice system are 
necessary and important in dealing with crime. Modern 
statistical methods are not limited, however, to collecting 
data from official agencies. New methods of collection, 
new types of indicators of crime and of the effectiveness 
of the criminal justice agencies, new ways of looking at 
crime, special statistical studies, and in general a great 
deal more innovation in statistical efforts are all required 
if headway is to be made against crime. The Center 
should be the leader in these innovations. 

r;a uUCR, 1965," p. lO't. 
511'hc Wickersham Statistic~ Report, pp. 158-165, reviews the work of some 

of the Federal agencies with police authority. 
G8 Wickersham Statistics Report, pp. 153-205; Committee on Government Sta

tistics and Information Services, "Federal Collection of Criminal Statistics," pre
pared in 1934 for the Attorney General; and Harry Shulman, uThe Reporting 
of Criminal Statistics in the United States, tt a 1964 study for the Bureau of the 
Bud~et. 

Victim Surveys 

There is much important information about crime that 
either cannot be obtained from the: agencies of law en-' 
forcement or criminal justice at all or that can only be 
obtained imperfectly. In terms of the system as a whole 
two of the most basic questions are how much of the 
various crimes there is and whether these amounts of 
crimes are going up or do'A'll. At various times attempts 
have been made to answer these questions with court 
data, such as prosecutions or convictions, or with arrest 
statistics. At the present time, the best measure is con
sidered to be statistics of offenses known to the police.59 

It has always been known that there was a great deal of 
unreported crime, however, and given the changing na
ture of police forces and community expectations, there is 
every reason to believe that the ratio of reported to un
reported crime, at least for some offenses, has been 
changing.6o 

To see if some new technique might be developed 
'which would assist in answering these questions more 
satisfactorily, the Commission, as discussed in chapter 2 of 
this report, sponsored the first wide··scale survey of crime 
victimization ever undertaken. While it is clear that more 
work needs to be done to develop the methodology of this 
kind of survey, the results were promising enough for the 
Commission to encourage its further use.61 The Center is 
the 10gicai agency to develop this methodology further 
and to be responsible for new survey.s at the national level. 

In addition to improving the results, further develop
ment should also reduce survey costs. While there is 
probably no need for an annual survey nationally, such 
surveys should 'he conducted often enough to provide data 
against which other indicators might be compared. 
Since only one national survey has been conducted to 
date, it is particularly important that another be under
taken within the next few years for this purpose. 

Surveys can also be useful in individual localities when 
some independent check of agency statistics is desirable. 
They should be particularly helpful in evaluating new 
crime prevention or control programs. New police patrol 
techniques, for example, often unc:over crime that has 
previously gone unreported, makin!~ evaluation in terms 
of crimes known to the police difficllllt. A victim survey 
in the area before the new technique was introduced and 
after it had had a trial run would provide the police with 
a much more accurate way of testing effectiveness. 
Surveys could be used similarly in testing delinquer:,y 
prevention and other broad community-type prevention 
programs. 

Recidivism Data 

About 380,000 persons who have been convicted of 
felony crimes are released into "Ociety each year as a 
result of probation, parole, or termination of sentence.62 

More than $1 billion is spent annually in operating insti
tutions which have as one of their primary purposes the 
rehabilitation of those who are released so that they will 
not commit further crimes against society. Present statis
tical systems, however, are incapable of indicating how 

roll Sec Thorsten Sellin, "The Basis of a Crime Index,H Journsl of Criminal Law 
and Criminology, 22: 335-356, Septembe ..... October 1931. 

64' See President's Commission, General Report, p. 25. 
., Id. at pp. 20-22. 
62 Bureau of Prisons, "National Prisoner Statistics, 1965," p. 12. President's 

Commission on La.w Enforcement and Administration of Justice, "Task Force Re .. 
port: Corrections" (Washington: U.S. Government Printing Office, 1967) J p. 174. 



well the system works. There is no way of knowing, for 
example, how many of those offenders released into 
society in 1960 have since been convicted for new crimes. 
One result of this is that if an institution today developed 
a new and dramatically successful rehabilitation tech
nique, it would have a hard time showing that its record 
was any better than that of any other institution. 

There is some information concerning the incidence of 
recidivism within single States. This information is not 
worth a 'great deal, however, because offenders are so 
mobile. More than 45 percent of the 130,000 offenders 
contained ill a special FBI 3-year study of Careers in 
Crime had arrests in two States and nearly half of these 
had arrests in three States or more.03 This means 
that anything like comprehensive data concerning post
release criminal violations can be collected only at the 
national level. Although the nature of the sample in
volved raises real questions as to the meaning of the 
data collected, the FBI study encompasses a far larger 
sample of offenders than any previous data concerning 
recidivism and clearly indicates the usefulness of such col
lection for a properly drawn sample of offenders. It 
also indicates the need for the collection process to be 
continuous and maintained over a substantial period of 
time. 

The cost of securing adequate data on recidivism under 
present methods of data storage and retrieval is extremely 
high. The index (directory) of offenders to be main
tained at the national level, recommended by the Com
mission and discussed in its Science and Technology Task 
Force Report,G4 however, offers the first real opportunity 
for development of adequate data on recidivism, par
ticularly information that is based on new convictions 
rather than on arrest data. Because this directory will be 
computerized, the kind of information needed to keep 
track of recidivism can be obtained without prohibitive 
cost. With the directory in operation sampling could be 
much more useful than at present and some data could 
perhaps be maintained for the whole correctional system. 
Information could be analyzed by the institution or cor
rectional policy concerned, and the Center would be able 
to compile and analyze statistics on all aspects of the life 
careers of offenders. Judges would be able to see how 
well their decisions on probation had worked out. Cor
rectional systems would be better able to see the result of 
parole. 

The Center should prdbably not be responsible for 
maintaining the directory but should have full access to its 
information, with the exception of names, for statistical 
purposes. As the directolY becomes machine-coded, the 
Center should be directly linked to its terminal. The 
Center should also have full access to the registries main
tained at the State levels in order to do in-depth analysis 
for particular types of recidivism problems. Adequate 
protection for privacy should, of course, be maintained. 

How an institution performs depends in part on the 
kind of offender it receives in the first place. In turn, 

tlJ HueR, 19U5~" pp. 27-28. 
26~~6~~Ptcr 6, pp. 68-79. Sec also Presidenlts Commission, General Report, pp. 

• (l3 For example. Hjf area A with 1,000 felons in a given period granted ]Jrobn. 
~lOn to on])" 100 nnd sent 900 to prison, subsequent felony convictions might be 
lOcurreu by o~lY 10 'p~r~cllt of its probatjoncr~ nnd 30 peIcent of its prisoners, 
Cor n total of ",80 rCCI01\'18ts. If area HI also WIth 1,000 felons, granted probation 
to 700 and 5ent 300 to prison, it might finu subsequent felony convictions for 
20 percent of its probationers nnd 40 percent of its prisoners hut diose would 
comprise only 260 recidivists, less than the total in area A. Thus area B with 
llighe~ Iail1;lre fates on botl~ probatio~ and parole, 'Would actual'ly have t more 
effective crime control from Its correctional program than area A (and inciden
tally, at much 1055 cost, since probation costs only about one.teutll the cost of 
imprisonment). n (Daniel Glaser, "National Goals and Indica toTS for the Redue-
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whether an institution receives good, medium, or bad 
risks depends largely on how the agencies earlier in the 
criminal justice system chain handled their work. If 
the court, for example, places the best risks on probation, 
the prison receives only the bad risks. 

Evaluation of anyone agency therefore requires that 
its record be compared to the extent possible either with 
other agencies handling the same type of population or 
by some standardized part of its population. Parole effec
tiveness, for example, might be tested by comparing the 
recidivism rates of persons discharged, those released con
ditionally, and those paroled, matched by duration of 
imprisonment prior to release, offense, prior criminal 
record, and perhaps age among other possible variables. 
Effectiveness of the whole system would be measured by 
the cumulative results of all agencies.G:; 

New Indicators for Crime Problems 

Many crime problems do not now receive the kinds 
of attention they should because no regular statistical 
information is available a:bout them. Identifying these 
problems and developing indicators that will focus atten
tion on them in the right way should be one of the Center's 
most important functions. GO The importance of having 
good indicators goes well beyond that of keeping users 
adequately informed. The existence of a meaningful indi
cator often affects the internal incentive structure of the 
various organizations concerned with the problem. If the 
indicator is present, there is a far greater likelihood that 
performance will be judged by the indicator and there
fore that something will be done about the problem. 

Organized Crime. Organized crime thrives on in
visibility. One reason that so widespread and insidious an 
evil has been able to lurk so often beneath the level of 
national concern has been the lack of a reliable indica
tor as to its magnitude or character. No one knows 
whether it is getting bigger or smaller, employing fewer 
or more criminals or corrupting more or less officials. 
Development of a reliable statistical measure would in 
itself be an important step in bringing it under control. 

Indicators are needed at both the national and local 
levels. Neither arrest nor any other police statistics can 
fulfill this function. Arrest statistics are now collected 
for some offenses related to organized crime, but they 
are among the least reliably reported of all police sta
tistics and not at all indicative of the magnitude of the 
pl'oblem. They make no distinctions between the bookie 
or the bettor, the prostitute or the customer, etc. They 
are better indicators of police activity than of crime. 

Some indicators such as the number of gang murders 
or the number of syndicate families would be useful 
and should be regularly published but are too general or 
too specialized to answer the larger questions about or
ganized crime. Other indicators such as the number of 
officials corrupted or the total number of persons involved 

tion of Crime and Delinquents," Annale of the American Academy of Political 
and Social Science, May 1967. A comprehensive plan for compiling statistics on 
recidivism, proposed by tIle same nutllor in 1957, is described in Daniel Glaser, 
"Released Offender Statistics: A Proposal lor a National Program, H American 
Journal o[ Correction, 19: 15-25, 1957. 

00 The need for adequate indicators Dod tbc problem ot insuring that indicators 
jn usc relate to current rather tban bygone problems arc discussed in Albert Do. 
Diderman, "Social Indicators and Goals," in Raymond A. Bauef, cd., "Social In
dicators" (Cambridge, lIlae •. : M.I.T. Pres., 1966), pp. 68-153, particularly at pp. 
79-112. A number of mcasure! ot effectivcness in the correctional area are dis. 
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di.napolis: Dobbs.Merrill, 1964). Sec particularly the diecusslon of prediction nnd 
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in the syndicate would go a long way toward answering 
these questions but are impossible to obtain. 

The most promising indicator in terms of both useful
ness and availability is the gross amount of profit that the 
syndicate derives from gambling, loan sharking, narcotics, 
and its other illegal activities. This information cannot 
be estimated from data available to the police or prose
cutors. It should be possible to obtain, however, through 
use of surveys. The Commission attempted through its 
national survey of households to determine the amount 
of illegal gambling that goes on. While this proved unsuc
cessful, showing far less gambling than iUQependent and 
more reliable indicators suggested,G7 there was nothing 
in the results to indicate that a better designed survey 
would not be successful. Such a survey should cover 
not only gambling, but also loan sharking, narcotics, 
prostitution, extortion, and other syndicate activities. 
To be successful it wiII probably have to offer strict ano
nymity, particularly for those activities which are crimes 
for the purchaser as well as the seller. 

Given the importance of the problem and the difficulty 
of obtaining information through other means, develop
ment of an effective survey method and institution of a 
regular series concerning the incidence of organized crime 
should be a priority matter for the Center. 

"Professional» or Habitual Criminals. In virtually 
every large community and many smaller ones there is a 
group of hardened, habitual, or "professional" criminals. 
Commission and other studies show that these criminals 
commit a disproportionate part of all offenses but that 
they rarely get caught. 68 At present, however, there is no 
indicator either for the community or for law enforcement 
as to how well this group of criminals is being controlled. 
Such an indicator is required and could be developed by 
the Center. Such an indicator would serve two very 
necessary functions: (1) it would indicate to law enforce
ment and the public just how important this problem is, 
and (2) it would serve as a powerf\!l incentive to find 
means for control. Development of such a measure re
qy.ires, among other things, a method of identifying those 
crimes which are committed by habitual criminals and 
those offenders who are professional criminals. 

Street Crime. No problem is more critical or needful 
of police and community attention than that of crime in 
the streets. Yet there is no regular indicator, either at 
the national or the local level at to what the incidence of 
street crime is. Even the most sophisticated police de
partments do not regularly use this kind of statistic as an 
internal control figure. Street crime may need to be 
broken down even further to be as sensitive an indicator 
as is called for. Indicators should not mix apples and 
oranges. The high proportion of the Index crimes against 
the person which take place between relatives and ac
quaintances are largely different in their causes and in 
the controls which have any effect from the kind of 
violent street crime that is committed by robbers and other 
strangers. 

Police Effectiveness. The most commonly used meas
ure of police effectiveness is that of the clearance rate
that is, the number of offenses that can be accounted for 
by the arrest and charging of a suspected offender.oo For 
some purposes this is a satisfactory indicator of effective
ness. There is an urgent need, however, for the develop
ment of more sophisticated indicators. A simple clearance 
rate can place a premium on catching the petty offender 
who can be readily caught while letting the hardened 
offender get away. The detective who is expected to 
maintain a satisfactory record of solutions can hardly be 
blamed for spending the bulk of his time trying to solve 
the five little cases instead of the one big one. While 
clearly wrong, it is also understandable why tile police may 
sometimes be willing to record the shoplifting case referred 
by the department store when the offender has already 
been caught, but not the petty larceny where there is never 
any hope of catching the thief. 

New indicators are also needed for a variety of other 
problems, such as white collar crime, police-community 
relations, and fraud. 

New Ways of Looking at Crime 

The Center could also help to clarify the various ways 
of looking at the crime problem. Traditionally crime has 
been measured either in terms of the number of crimes 
(volume) or the number of crimes in relation to popula
tion (rate). Both of these ways of looking at crime are 
valid for certain purposes. For other purposes other ways 
of measuring crime are required. The search for a single 
index to answer all questions about crime has been a blind 
alley. There is no such thing. 

The volume of offenses is important to the police and 
other agencies as a measure of their workload and the re
sources needed to cope with the problem. The rate of 
offenses per 100,000 population is a rough measure of 
the risk of victimization for the population as a whole. 
Other rates of victimization could and should be calcu
lated for parts of the population which run specific risks: 
rape victimization rates for females, robbery rates for 
liquor stores, etc.70 

The question of whether the population or various. 
parts of it are becoming more crime-prone can only 
be measured by a wholly different kind of rate. For ex
ample, the number of crimes committed by l8-year-olds 
per 100,000 18-year-olds (age-specific rate) would give 
a general measure of the crime-proneness of th:.1 age 
group. Similar rates can be calculated for various other 
attributes of the population, such as sex, race, place of 
residence, or income. These rates are particularly im
'portant but in most instances cannot now be calculated 
on a national basis because the necessary arrest data are 
not available.n 

Measures of volume, victimization risk, and crime
proneness are all useful. Each serves a different pur
pose. Each poses its own particular kinds of problems 
and possible misuses. The amount of police work may 
go up whether the risk of victimization or the trait-spe
cific rates do or not. If the relationships between these 

-----------------------------------------. 
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measures are not made clear however, people will con
clude that the risk of victimization and the crime-prone
ness of the population are increasing too. 

Other measures may also occasionally be useful. 
When rates are calculated for more than one type of 
crime, for instance, the resulting rate does not usually 
take into account the fact that some crimes are more 
serious than others. Thus, one aggravated assault and 
one murder constitute two "crimes against the person." 
To remedy this obvious difference in the degree of se
verity of various crimes, Professors Sellin and Wolfgang 
have developed an index of seriousness.72 

Other measures are usually stated as a ratio between 
the number of criminal events taking place and the num
ber of units exposed to the risk of crime. One measure 
of crime in terms of the opportunity for crime, for ex
ample, is the ratio between the number of burglaries and 
the number of buildings in the area. 

Special. Studies 

The Center would also be charged with conducting 
special statistical studies either through survey teclmiques, 
as add-ons to existing collection programs (as the FBI and 
the Bureau of Prisons have done) or in other ways. The 
economic costs of crime is one area in particular where the 
Center could be useful in this way. Special studies could 
also be helpful in examining the underlying reasons be
hind differences in the reporting of crime such as the 
degree to which one community will report crimes that an
other will not, and the differences in ways that different 
criminal justice agencies, particularly the police, under
take their work.73 They might also examine possible new 
sources of information such as selective service registration 
questions which have been used successfully in at least one 
other country to obtain information concerning the 
criminal histories of whole groups of persons of the same 
age.74 

Considering the widespread losses that private busi
nesses and institutions suffer from crime and the large 
amounts of money they expend to protect themselves from 
crime, it is surprising that information about business 
crime is no more available than it is. Trade associations, 
in-house protective services, and commercial security firms 
have only scratched the surface of what could be done 
to produce useful statistical information. Some informa
tion has never been collected at all, and that information 
which has been collected is too seldom readily accessible. 
In addition to special studies in the areas of greatest need, 
the Center should undertake to promote the further de
velopment of private statistical services on crime problems. 

Another area of need concerns the des;gn of law en
forcement information systems and the assessment of their 
effectiveness. Studies of stolen property and autos recov
ered and W'aIlted persons arrested, broken down to indi
cate whether the recovery or the arrest took place in tl~e 
originating jurisdiction, the State in which the originating 

7!1 Thorsten Sellin and Marvin E. Wolfgang, "The Measurement of Delinquency" 
(New York: John Wiley & Sona, 1~64), particularly appendix F, pp. 401-412. At. 
titude studies to examine commu, ty norms regarding the seriousness of various 
types of nels defined as crimea might provide helpful guidance to legislators, police 
officials, and judges who must sentence offenders. 

13 See Stanton Wheeler, "Criminal Statistirs: A Reformuln.tion of the Problem," 
Journal of Criminal Law, Criminology, and Police Science, 1967 (to appear). 

7\ NUs Christie, et at., uA Stud)· of Self-Reported Crime," in Karl O. Christian
sen (ed.), HScandinavian Studies in Criminology" (0150: Scandinavian University 
Bonks. 19fiS). po. 86-116. 
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jurisdiction is located, or some other State, would be par
ticularly helpful. 

Research would not be a primary activity of the Center, 
at least initially, other than necessary research into statis
tical techniques. The Center would, however, maintain 
close ties with any criminal research institutes founded 
with Federal funds.75 No hard and fast line would be 
drawn between the functions of the Center and any such 
institutes, but every effort would be made on the part of 
both institutions to insure that each did not duplicate the 
work of the other, The general line of division for the 
Center would be that of conducting surveys, censuses, and 
statistical analyses. The research institute's primalY pur
pose would be to do more basic research, but it would be 
free to conduct surveys. cGTIsuses, etc. when its purposes 
51.. required, especially in areas where govermnent spon
sorship might iai~i:: problems. 

TECHNICAL ASSISTANCE 

Perhaps the most important use of criminal statistics is 
that made by the agencies of criminal justice to improve 
their own operations, to employ their resources better, to 
locate and catch criminals, to deter criminal activity, to 
make optimum decisions regarding sentencing, treatment, 
and release of prisoners, etc. These decisions are basically 
made at the local level, and the kinds of statistics required 
are basically local statistics.70 

A National Criminal Justice Statistics Center could 
serve as a resource for the strengthening of these State 
and local systems. In addition to the benefits to the na
tional collection system already discussed, such a program 
could have a very powerful effect on crime preventiop 
and control at the local level. Local police forces not 
only require the kind of assistance which the FBI has long 
provided for the development of strong central complaint 
systems but also require assistance in developing statistical 
programs for operational use.77 Some few cities such as 
Chicago, St. Louis, and Los Angeles have already de
veloped detailed information and statistical progran1s 
which are computerized and capable of giving up-to-date 
analyses of crime fluctuations throughout the city and 
during different periods of time. St. Louis has been ex
perimenting with a computerized crime map that is 
capable of pinpointing the densities of various kinds of 
crimes. These developments are by and large relatively 
recent, however, and many departments lag far behind 
this practice.78 Moreover, as technology develops, most 
departments, and particularly the smaller ones, will lack 
the knowledge and expertise to know what has proved 
useful elsewhere. 

State and local statistics are also necessary for planning 
at the State and local levels. Analysis of the situation, the 
establishment of priorities, and many other facets of the 
planning process aJll require considerable statistical infor
mation. Adequate evaluation likewise requires reliable 
statistics. Providing for this data should be part of every 
plan..'1ing process. This may require, in addition to other 

did tho same hr 1961, you would find the patterns identical. '11lat would also be 
true of assaults. rapes, burglaries-any kind oC crime you'd like to name-even 
traffic incidents. 
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committed-not only the hour of the daYt hut the day of the week. So with this 
knowledge, you can placo policemen where the criminal is most likely to be." 
(UWhat to Do About Crime in the Big Chies," interview with Orlando W. 
Wilson, Chicago's Police Superintendent, U.S. News nnd World Report, Mar. 12. 
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77 President's Commission, General Report, pp. 25-26; Feeleral Bureau of In. 
vestignlion. "Unifonn Crime Reporting Handbook" (1965) t pp. 1-3. 
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things, a survey of crime victimization at the outset of the 
planning period to determine the relationship between re
ported and unreported crime. Such surveys should be 
eligible for funding under the Federal program and may 
need to be repeated later as one measure of progress under 
the plan. 

DISSEMINATION 

No great purpose is served by the collection of statistics 
unless they are disseminated and used. Publication of 
regular statistical series and special studies is the begin
ning of a good dissemination program. It will never be 
possible, however, to publish all the statistical information 
available in all the various ways that it could be useful 
to different types of users. The Center should therefore 
be equipped to provide a great deal of additional informa
tion free of charge and to perform on a fee basis special 
tabulating, analysis, computer runs, and other similar 
services. 

The lack of this kind of service is one of the greatest 
defects of the present system. This kind of service would 
be particularly useful to State and local governments, 
academic and other nonprofit users, and business users. 
Such services should be easily procured and their avail
ability widely known. The Center should make a par
ticular point of developing external working relationship~ 
with the agencies making up the criminal justice system 
and the academic community. 

FUTURE DATA NEEDS 

While it should be possible to establish the data needs of 
the present, it is very difficult to establish those of the 
future. As society changes, as new technology and new 
ideas take hald, the problems of law enforcement and the 
criminal justice system change too. New problems re
quire new kinds of information. Keeping abreast of 
changing requirements should be one of the major on
going functions of the Center. This wiII require periodic 
user surveys, the use of special studies, the development of 
new indicators for new crime problems, and the develop
ment of better methods of presentation. 

BEGINNING CENTER OPERATIONS 

Aside from organizational questions the most immedi
ate tasks facing the Center at the outset would seem to 
be: (1) completion of the user survey and development 
of the inventory of needed information, (2) setting in 
motion the process to develop the uniform system of clas
sification upon which meaningful statistics for many 
criminal justice agencies and the system as a whole de
pend, and (3) working with existing collection agencies 
to make immediate improvements in existing series. 

Some such series of priorities is necessary because the 
Center will not be able to get all its functions under way 
at once. The user survey and the inventory of needed 
information are critical items around which much of the 
remainder of the program must be built. The sooner 

they can be completed, the sooner other plans can become 
final. An early attack on the uniform classification prob
lem is needed because it is apt to be a lengthy process and 
much of the system depends upon it. Some early work 
on existing collection systems is also warranted because of 
the immediately valuable results that can be attained for 
relatively little input. 

These tasks and others which the Center must perfornl 
necessarily overlap each other to some extent. They 
should not and cannot be kept wholly separate. De
cisions as to what new statistical series, if any, for the 
criminal justice system should be beglm will necessarily 
depend in part upon the results of the user survey and the 
inventory, in part on what common classifications can be 
reached and in part on other factors. Completion of the 
classification process, however, will be difficult until some 
decision is made as to which series will he undertaken and 
which collection system will be responsible for items of 
information that overlap several agencies. Because of 
these interrelationships, all three tasks should go forward 
simultaneously with an effort made to coordinate at the 
various stages of completion. 

The most involved of the early actions which the Cen
ter must undertake is the task of uniform classification. 
Perhaps the best way to proceed with this task would be 
through the appointment of (1) a task force for ench 
major criminal justice agency, including those for which 
statistics are already collected, to identify and work out 
whatever classification problems exist; and (2) a task 
force on overall classification to work on the problem of 
integrating the whole system. All task forces would be 
composed of governmental and nongovernmental experts, 
and would use the user survey and t11e inventory to the 
extent available and possible. Initial task force reports 
would be made widely available for study and comment, 
and a conference of users and interested persons might 
be convened to discuss the initial proposals. Following 
this the task forces would consider the comments, revise 
th,:: initial reports, fully integrate all the task force com
rrLents with each ot,her, and again make the whole package 
available for comment. 

This chapter has tried to make clear the need for a 
National Criminal Justice Statistics Center and to out
line a framework for its most effective operation. The 
technical aspects of collecting, analyzing, and disseminat
ing crime statistics are by nature a. complex subject, in a 
sense unexciting when compared with the great sub
stantive issues with which the criminal justice system must 
contend: the impact of court decisions, the relative merits 
of rehabilitation and punishment, the deterrent effects 
of capital punishment, the need for stop and frisk laws or 
wiretapping, and the like. If the heated debates which 
these issues generate are to be anything other than the 
sterile disputations of rival philosophies, however, they 
must be based on the facts of the situation. As this chapter 
and other portions of this report have tried to show, the 
facts of the situation are at the present time all too often 
s ",,-ply not available. 

The establishment of a National Criminal Justice Sta
tistics Center will not remedy this situation of itself. Nor 



will any precipitous drop in the rate of crime accompany 
its establishment or even ttl I , date of its arrival at full 
effectiveness. If its potential is understood, however, and 
it is established and financed as a vigorous, innovative 
institution, the Center can do a great deal. As this chapter 
has tried to show, it can seek to develop a measure for 
organized crime, reliable information about juvenile de
linquency and real knowledge about what happens to 
offenders who are released from prison. Even more im
portant, it can develop the simple knowledge needed to 
give an accurate picture of what crimes are increasing, 
which decreasing and by how much. 

Much of the potential of the Center cannot even now 
be envIsaged at all. Although they are a.lready a century 
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old, criminal statistics are at the beginning of their de
velopment. They can become a much stronger weapon in 
the struggle to limit crime than they now are. Whether 
they will or not depends largely on the investment society 
is willing to make and how well and how wisely society 
makes use of them. 

Establishing a National Criminal Justice Statistics 
Center as an effective institution will not be an easy task. 
Without the kind of information that can only be obtained 
through such a Center, however, the country is doomed 
to continue its fight against crime without really knowing 
its enemy. Beginning now to build the kind of Center 
needed is therefore a matter of importance to the Nation 
and its citizens. 
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Traditionally, ecology is defined as the study of the re
lation of organisms or groups of organisms to their en
vironmenU Human ecologists have frequently taken 
distributions of human populations, the behavior systems 
of such populations, and the social, material, and techno
logical products of their behavior as the units of ecologi
cal analysis; and the interrelationship of these elements 
as the macrocosm which is to be the subject of study.2 

The discovery of the spatial distributions of crime and 
delinquency rates, and in some instances, the analysis of 
the relationship of these distributions to distributions of 
other attributes of population aggregates has been the 
aim of students of the ecology of crime and delinquency. 
Usually, the population attributes investigated are taken 
to be indicators of the social and cultural structure of a 
geographical area, and it is inferred that rates of criminal 
and delinquent behavior are the product of the area's 
social and cultural structure.3 

The study of the ecology of crime has a long past. 
This is evidenced by studies in the late 1800's of the un
equal distribution of crime in general, and of specific types 
of offenses in particular, in English cities and counties.4 

Other early studies in France, Germany, and Italy at
tested to the unequal distribution of crime over areas 
of these countries; distributions which were similar in 
many respects to those found in England.5 

Interest in discovering why crime is not evenly dis
tributed over all areas of a nation, a region, a county, or 
a city has continued up to the present day. But in spite 
of this long past and continuing interest, the ecological 
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approach to crime and delinquency has a short history. 
The history is short in reference to the accretion and 
synthesis of findings into a body of knowledge useful in 
making predictions about the future distribution of crime 
and in explaining current distributions. 

Such a state of affairs stems in part from the absence 
of a theoretical system of human ecology. In fact, there 
is open controversy concerning the subject matter which 
should be encompassed within such a theoretical system, 
the nature of what is to be explained by this system, and 
what the universe of inquiry should be. G 

These problems associated with the lack of a theoretical 
system of human ecology have spilled over into the eco
logical approach to crime and delinquency. As a result, 
there is a potpourri of studies which can be included in 
a general class labeled "the ecology of crime." The pur
pose of this report is to summarize some of the central 
findings of ecological studies of crime and delinquency 
and to suggest a possible theoretical synthesis of these 
findings. In addition, the possible implications of this 
synthesis for future basic research and for practical appli
cation will be discussed. In effect, possible answers will 
be suggested for the question: Of what use is knowledge 
of the ecological distribution of crime and delinquency? 

Although the purpose of this paper is not to provide a 
methodological critique of studies of the distribution of 
crime, it is necessary to consider several methodological 
issues at the outset in order to clarify some of the sub
stantive issues that follow. Risking oversimplification, it 
is possible to classify studies of the distribution of crime 
into three general categories: (1) Studies which involve 
distributional descriptions; (2) searches for correlates of 
distributions of ,-rimes; and (3) studies testing hypotheses 
concerning the distribution of crime.7 

discussion of the ecological lallacy. Students of crime and delinqucncy have not 
been as successful in avoiding the related lallacy of generalizing about aggregates 
from the properties or inrlividuals • 

.s Luke O. Pike, uA History of Crime in En~:land" (London: Smith, Elder, 
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Brown, 1913). 
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Ideally, these studies would interlock and lead to the 
construction of systematic explanatory theory, the em
pirical validity, and pragmatic utility of which could be 
assessed. That is, empirical regularities discovered in 
distributional descriptions could point the direction for 
searches for correlates of differential distributions, which 
could in turn lead to the formulation and testing of sets 
of interrelated hypotheses concerning observed interrela
tionships, and the eventual formulation of systematic 
theOlY which could explain the ecological distribution of 
crime and delinquency. In other words, effective use 
could be made of inducti.on, as well as of deduction, in 
understanding the ecological patterning of crime and 
delinquency. ' 

That there is little interlocking of research concerning 
the ecology of crime is evident, and this situation appears 
to be the result of several conditions. As noted previously, 
one reason for the lack of theoretical development lies 
within the controversy over the nature of tile field of 
human ecology. More relevant here, however, are sev
eral other reasons. 

First, descriptive studies of the distribution of crime 
rates, delinquency rates (both rates of behaviur) and of
fender rates (a behaver rate) have dealt with aggregates 
of different sizes. At various times census tracts, cities, 
States, regions, or nations have been utilized as units of 
analysis. There is evidence that generalizations concern
ing the distribution of crimes and offenders relative to at
tributes of population aggregates may not hold across 
different sized aggregates.s For example, indicators of 
social structure are more closely related to crime rates in 
rural and urban areas than in standard metropolitan sta
tistical areas which indicates the necessity of contextual 
investigations of rate distributions. 9 

A second reason behind the lack of interrelationship be
tween the several types of studies lies in the fact that the 
studies involving searches for correlates of crime and de
linquency rates have often been productive of tautologies. 
This has been in no smaIl measure due to reliance on tech
niques of factor analysis in the attempt to resolve the var
iation of crime rates into general statistical factors "which 
possibly correspond to basic social dimensions which are 
integral to crime causation." ~o However, the dimen
sions which have been "discovered" have included not 
only the explanatory variables but also the explicandum. 
Thus, for example, Schuessler and Slatin locate in their 
1950 city data a factor which they (with caution) label 
the anomie factor. This factor includes in addition to 
such ostensibly independent variables as percent families 
of two or three, median schooling and so on, the rates 
of property offenses such as robbery, burglary, grand lar
ceny, petty larceny, and auto theft, which constitute what 
is to be explainedP The relationship between anomie 
and crime rates is left equivocal because of the fact that 
the crime rates are by definition of the factor indicators 
of anomie. 

A third hindrance to the development of a theoretical 
system to explain the distribution of crime and deIin-
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quency has been the focus of attention on factors rather 
than on variables. Factors spell out concrete circum
stances, and those who have attempted to locate factors 
associated with crime rates have frequently asserted that: 

* * -le. this particular event is "caused" by this 
particular combination of concrete circumftances 
and that particular event by another combinatioIl (If 
circumstances.12 

This approach has not been productive of theory be
cause: 

A theoretical explal1Ution is a dF-monstration that 
a particular concrete event describable in terms of a 
statement of fact, is a logical inference frvm a theo
retical proposition or set of propositions. A theo
retical proposition is one which relates variations in 
one variable to variations in one or more other vari
ables.13 

Thus, the factor approach lacks generality and does not 
account for covariation in the "factors" under considera
tion. 

A fourth recognizable reason for the lack of develop
ment of systematic tlleory in this area has been a tendency 
on the part of researchers to be content Witll finding as
sociations between a number of characteristics of popu
lation aggregates and crime rates, frequently neglecting 
to consider the significance of the differential distribu
tion of crime rates. Even though attempts have been 
made to locate the sources of variation in crime rates 
among regions, cities, and census tracts, there has been 
a failure to ask the next question * *.X- Why is tllere 
a differential distribution of the factors that have been 
found to be highly associated with variations in crime 
rates? This smacks of a naive desire for "first causes." 
But, the wish here is to place variations in measures in
dexing social structure and other characteristics of popu~ 
lation aggregates and related variations in crime rates 
in a broader theoretical context. That is, a question 
which needs to be answered is: If crime rates are asso
ciated with some process such as anomie, why is anomie 
differentially distributed among population aggregates? 

A further reason for the lack of development of a sys
tematic explanation of the distribution of crime and de
linquency has been the reference of findings of ecological 
studies back to existing popular theories of delinquency 
and crime. Thus, many researchers have in a post hoc 
fashion viewed their findings in relation to the support 
they provide for currently popular theory. (Which for 
the most part can be classified as social psychoJogicaJ.) 
Thus, there has not -been an adequate attempt to develop 
an independent theoretical system to explain rate dis
tributions. Ecology has been used as a method to bring 
evidence to bear on existing explanations of crime and 
delinquency, rather than as an independent body of 
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knowledge which might be the source of unique explana
tions. As Schuessler has noted: 

Studies * * * focusing * * * on situational fac
tors which militate for or against crime, p'rovide an 
instructive demonstration of the limitations of theo
ries that concentrate exclusively on individual at
tributes. Personal attitudes and values may enable 
or even predispose a person to commit a crime, but 
they rarely, if ever, compel him to do so. For a com
plete explanatiOiIl of criminal behavior, it is neces
sary to identify and measure those fae ~ors in the 
social or economic environment that facilitate or 
inhibit the occurrence and institutionalization of 
crime.H 

This is the function that a theoretical system of human 
ecology, e:1compassing crime and delinquency, might 
perform. 

What follows next is little more than a listing of the 
major empirical regularities ~"'o..Ind by researchers who 
have been concerned with the spatial distribution of crime 
and delinquency and is not intended to be an "ncyc1o
pedic coverage of all the literature 0iIl the ecology of 
crime and delinquency. Such an approach presents prob
lems in that it overlooks nuances and fails to give suffi
cient attention to the importance and development of 
methodological techniques and problems; nor does this 
approach allow us to provide an appropriate weighting 
of ideas in terms of the support they have garnered. It 
also fails to give the flavor of the historical development 
of research and ideas in this area, which is a fascinating 
study in the sociology of knowledge. However, it pro
vides the substance which is to be explained by ecological 
theory, and thus serves as a starting. point. 

If we accept the desirability of developing a theoreti
cal system to explain the distribution of crime and de
linquency, it is necessary to spell out in some detail what 
empirical regularities or statements of fact an ecological 
theory must explain. In order to achieve this end, the 
following differential distributions of crime rates will be 
discussed: (1) Rural-urban differences; (2) intracity 
differences; (3) intercity differences; and (4) regiOiIlal 
differences. 

RURAL-URBAN DIFFERENCES 

Over time, one of the most consistent regularities found 
in crime statistics is the higher overall rate of crime in 
urban as compared with rural areas. However, the de
gree to which urban rates exceed rural rates varies with 
offense, with locale and with time. 

Urbanized counties tend to have higher rates than 
rural counties for all major crimes, with the exception of 
homicide. The greatest rate differences appear for 
crimes against property, whereas the difference is less ap-

parent for crimes against persons. As Johnson notes, in 
1962, the offenses with the highest urban to rural ratio 
were automobile theft, robbery, burglary, breaking and 
entering, and larceny. However, regardless of any differ
ences between rural and urban areas, all population 
groupings have approximately the same within area rank
ing of offense rates. That is, in all areas burglary and 
breaking and entering have the highest rate of occurrence, 
larceny, auto theft, aggravated assault, robbery, and 
criminal homicide occur with decreasing frequency.15 

With only minor exceptions the pattern of consistent 
rate increases from the most rural to the most urban areas 
have been found in Kansas/6 Iowa,H Wisconsin,J8 Michi
gan,l° and West Virginia.20 

However, from time to time and place to place, there 
have been exceptions to this trend. Elliott suggests that 
the existence of "frontier mores" accounted for high rates 
of crime in some communities even though small in size 
during the developing years of the United States, and 
may still have an impact. Thus, frontier towns, river 
towns, seaports, and border areas have had high rates of 
crime regardless of the degree of population concenl a
tion.21 Logging counties 22 and mining counties 23 have 
also been found to have relatively high crime ntes, in 
spite of the nonurban classification of the counties. This 
has often been accounted for by the preponderance in 
these areas of young, single males who constitute a high 
criminal risk category. 

When a more refined classification system than rural
urban is used, it has been found that rural areas' rates 
for crimes against persons may exceed the rates for small 
towns. This is especially the case for the offenses of rape 
and aggravated assault.2 '1 

Other deviations from the general trend have occurred 
over time. There is evidence that the excess of crimes in 
urban areas over rural areas has been decreasing with 
time. In fact, since at least 1945 the rural crime rate 
(and more recently, the suburban crime rate) has in
creased more rapidly than the urban rate of crime.25 

It is worth noting some of the ad hoc attempts which 
have been made to explain the rural-urban differential. 

It has been contended that the rural-urban gradient is 
a function of the fact that the statistics of crime reflect 
the varying intensity of police action, the differential con
centration of law enforcement efforts, and the differences 
in response to deviance in rural and urban areas. In 
general, it is believed that minor offenses are less likely to 
produce official action and thus less likely to become part 
of the crime statistics in rural areas. This, in conjunc
tion with less efficient law enforcement and low concen
tration of enforcement efforts, has led to an underestima
tion of the rural rate of crime. 

Blumenthal, for example, has indicated that the inti
mate nature of the relationship between smali town resi
dents which on the one hand deters deviant behavior, 
creates problems for the enforcement of law. Public 
opinion does not support the formal enforcement of laws 
against neighbors who commit minor offenses.26 How
ever, Sutherland among others, points out that the large 
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proportion of urban crime is overlooked. "It is not at 
all certain that this proportion is any less than the propor
tion of rural crimes that is overlooked." 27 

The evidence on this score is certainly equivocal. 
Wiers, in an early study, noted a remarkable comparabil
ity between rural and urban courts with respect to the 
sex, age, and disposition of delinquency cases. He took 
this to imply that "response to deviance" is sirrdlar in rural 
and urban areas, at least from the point of recognition to 
the point of disposition.26 However, studies comparing 
rural and urban offenders, which will be cited shortly, cast 
doubt on the comparability of rural and urban crime and 
delinquency. 

Another explanation suggested for the differences be
tween rural and urban crime and delinquency rates is that 
the urban area may not in fact provide a greater impetus 
than the rural area for participating in crime, but it does 
provide more opportunities for participation in criminal 
activities. Lottier 29 and Boggs so although both con
cerned with intercity differences, note that conventionally 
rates of occurrence of crime are calculated by dividing 
the number of a specific crime that occurs in an area by 
the area's population. It is argued, however, that the 
number of offenses should be divided by the "number of 
exposures" in order that the risk of the specific event can 
be incorporated as the base. For example, the number 
of rapes should be divided by the exposure to the possi
bility of rape; that is; by the number of women in the 
area. 

The fact that the smallest urban-rural crime ratios 
occur for murder and aggravated assault (rather than for 
property offenses) may indicate that rural-urban crime 
rate differentials are more apparent than real. The low
est rate differentials occur for offenses where the exposure 
or opportunity factor is taken into account. That is, 
people constitute the base for these crime rates, and the 
number of people in an area would constitute a rough 
index of opportunity. If risk were incorporated into the 
base of property crime rates, the urban-rural ratio might 
in fact decrease for these offenses. However, this is an 
empirical issue which has not yet been resolved. 

Other attempts to explain the rural-urban differential 
have centered on comparisons of rural and urban offend
ers. Early studies concentrated on locating and de
scribing differences between rural and urban offenders 
and contributed little to explaining these differences.31 

Clinard, Lentz, and Ferdinand, on the other hand, have 
not been content merely to describe differences but have 
at least indirectly attempted to test the hypOlthesis that 
the relative incidence of urban features of life account 
for the differential in crime rates of different areas.52 

With some' xceptions, which will be considered, Clinard, 
Lentz, and Ferdinand have come up with similar re
sults even though they have investigated offenders of 
different ages and at different stages in the apprehension 
to disposition process. 

When compared to rural nonoffenders, rural offenders 
were found to have more contacts of an impersonal 
nature (that is, contacts outside the home community), 
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(Philadelphia: J. P. Lippincott Co., scventh edition, 1966), p. 18B. 
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they were considerably more mobile horizontally, and 
conceived of themselves as unattached to. a community. 
Urban offenders generally showed greater sophistication 
relative to the techniques for committing offenses, showed 
more evidence of membership in some sort of delinquent 
or criminal subculture, and were more often apprehended 
in the company of others than were rural offenders. 

Evidence is also provided which indicates that there 
is a different response to offenders bv the rural and the 
urban community, Urban offenders 'were found to have 
more appearances in court and more experience an pro~ 
batiQn than rural offenders. The implication is that 
there are probably more services available to urban of
fenders (particularly juveniles), and that the rolerance 
of their behavior is as a result extended. 

Lentz and Ferdinand did come to different conclusions 
concerning the distribution of offenses among rural and 
urban juvenile offenders. Lentz found that urban boys 
had higher rates of property offenses and rural boys had 
higher rates of general misconduct; whereas, Ferdinand 
found that the number of offenses against authority in
creased much faster than the number of property offenses 
as urbanization increased. That is, rural boys committed 
predominantly property offenses, while urban boys com
mitted both property offenses and offenses against 
au thori ty. 33 

This apparent contradiction may be a function of the 
offense classifications used in the two studies, and of the 
samples of offenders used. Lentz concentrated on in
stitutionalized delinquents, whereas Ferdinand studied all 
juveniles appearing before juvenilecourtg. It may be 
that rural boys are institutionalized only when they are 
considered "ungovernable" and that property offenses are 
resolved within the more intimate local community. Dr
bai'l offenders, however, are institutionalized for both 
types of offenses, neither of which can be readiiy resolved 
in the impersonal urban environment. 

Looking at these studies of rural and urban offenders 
as a unit, it is possible to summarize their findings as 
follows: 

1. The greater the degree of urbanism in a community, 
the greater the rate of property offenses, other fac
tors held constant. 

2. In rural areas, there is a comparative absence of con
tinuity in the criminal culture as compared with the 
the interstitial slum areas of a more heterogeneous 
urban culture. 

3. Most rural offenders are of the individual rather 
than of the group type. Their differential associa
tion has been of an occasional or fortuitous 
character. 

4. Offenders from areas of slight or moderate urbanism 
in contrast to offenders from areas of extensive ur
banism are not frequently definite criminal social 
types, characterized by criminal techniques, criminal 
argot, and a definite progressive crin1inallife history~ 
at least prior to prison experience. 

33 Marshall D. CHnnnl, "The Proccss of Urbanization and Criminal Behavior," 
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Criminal Law, Criminology, and Police Science, 47 (1956), pp. 331-339; and 
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Village, and Rural Delinquency," TJ10 Journal of Criminal Law, Criminolo~y, nnd 
Police Science, 55 (1962), pp. 85-93. 
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The central implication of these studies is that the 
differential between rural and urban offenders and rural 
and urban crime rates is a product of the absence of a 
criminal culture in rural areas where more personal 
relationships between community residents exists than 
within urb;;'1 areas. Urbanism is seen as an impetus to 
criminal ;'~iivity through the provision of an environ
me'nt conducive to the generation of a criminal·subculture. 
Urbanism is usually defined as: 

* * * the spread of secondary relations (imper
sonal, utilitarian, segmental) ; high mobility and su
perficial contact; indifference (a blase attitude) ; the 
breakdown of primary group controls and the in
creased importance of formal rules and secondary 
controls which allow much anonymity; big mass 
organizations and voluntary associations, on the one 
hand, and individuated persons, atomized social life, 
on the other.34 

However, there is evidence to indicate, as Wilensky and 
Lebeaux note, that this traditional view of urbanism 
needs to be reexamined for it may be that: 

* * * the breakdown of primary group life and 
informal controls has been greatly exaggerated, and 
that the mobility and variety of city life can become 
routine instead of disruptive.3u 

Furthermore, we must recognize that generalizations 
based on differences between individuals cannot, without 
risk of error, be applied to differences between areas. 
For example, the fact that rural offenders do not appear 
to share a criminal culture, may mean only that these 
particular offenders have not been in '~ position to share 
an existing criminal subculture, not that such a culture 
is missing in rural areas. 

A particularly important finding in Ferdinand's study 
was the existence of a complex relationship between 
family disorganization, community organization (indexed 
by rural, village, or urban status of the county) and the 
type offense committed by the juvenile. He concludes 
that as urbanism increases, family disorganization be
comes more prominent in the history of male property 
offenders, but not in the history of female offenders or 
male offenders against authority. On the other hand, 
family disorganization is consistently present and associ
ated with crimes against authority :.::gardless of com
munity organization. Crimes against authority are found 
to be a:bsolutely more prevalent in urban areas, apparently 
as a result of the high urban rate of family disorganiza
tion resulting from divorce and separation. Ferdinand's 
findings lead to the conclusion that the relationship be
tween type of offense, number of offenses and the rural
urban dimension is not a simple one. Apparently, vari
ables such as family disorganization (and probably 
others) are highly correlated with specific crime and 
delinquency rates only under certain conditions of com
munity organization.36 

M Harold L. Wilensky and Charles N. Leheaux, "Indpstrial Society nnd Social 
Welfare" (New York: The Free Press, 1965), p. 120. 

as Wilensky and Lebeaux..- op. cit., p. 125. 
3d Ferdiannd, OPe cit. 
:rt Quinney, Ope cit., pp. 45-52. 
!l8 Quinney, op. cit., p. 49. 

This observation is more fully supported by Quinney 
who was concerned with the relationship between struc
tural characteristics of areas and their crime rates.37 

Quinney found that structural correlates of offense rates 
operate differentially in three types of population areas: 
rural; urban; and standard metropolitan statistical areas. 
Rural and urban areas were found to be "more sen
sitive to structural variations in relation to crime rates 
than are the larger urban SMSA's." 3S In addition, the 
extent to which structural characteristics were related to 
offenses varied by offense. For example. median family 
income was consistently negatively associated with murder 
rates, whereas it was consiste'ntly positively correlated 
with larceny in the three population areas. 

Summarizing Quinney's findings, it appears that socio
economic variables are more highly correlated with 
offense rates in rural and urban areas than in SMSA's, 
and more specifically these variables are negatively cor
related with murder and aggravated assault. 

* .~ * (tllis) may be due I'n part to a combina
tion of more rigid law enforcement in small 
communities and greater conflict between socio
economic status groups in these areas. Both factors 
operating together would make socioeconomic dif
ferences more critical in relatio'n to crime (especially 
property crime) in rural and urban areas. au 

Variables indicating differentiation (racial, occupa
tional, and social) and development (social change) also 
showed a differe'ntial pattern of relationship with offense 
rates. These va.riables which indicate change and di
versity within an area are in general positively correlated 
with offense rates, the former being most highly correlated 
with offenses in urban areas, and the latter with offenses 
in rural areas. It is argued tllat change in behavior pat
terns lessens social integration and makes areas subject to 
change vulnerable to increasing crime rates. Interest
ingly, per'Cent employed in manufacturing is negatively 
related to offense rates, especially in urban areas, im
plying that the process of industrialization "reduces 
offenses." 40 Percent nOllwhite is found to be positively 
correlated with murder and aggravated assault in all 
population areas, and this is attributed to a "tradition 
conducive to personal offenses" in areas with concentra
tions of nonwhites.41 

Finally, family structural variables are also found to 
have a differential relationship to crime rates in different 
sized population units. 

* * * percent age 50 and over is correlated 
(,negatively) most highly with offenses in urban areas, 
with the exception of a high correlation for murder 
in SMSA's. It is in urban areas that percent females 
in the labor force is correlated' (positively) most 
highly with murder, forcible rape, aggravated as
sault, auto theft, and total offenses. Percent owner
occupied housing is most highly correlated with 
forcible rape in urban areas and with auto theft in 
SMSA's.42 

ro Quinney. op. cit., p. 50. This quotation also serves to illustrate that there 
is disagreement regarding the rigor of law' en£orcemcnt in communities of varying 
size. 

~o Quinney, ap. cit., p. 50. 
U Quinney, ap. cit~, p. 51. 
4!J Quinney, ap. cit., p. 51. 



The differential relationship between structural vari
ables and offense rates in varying sized population areas 
is explained by Quinney in terms of differences in the 
scale of society as reflected in the various types of popu
lation areaS. That is, rural, urban, and metropolitan 
areas are held to represent different degrees of scale, the 
concomitants of which are the range and intensity of 
social relations, differentiation of function, dependency 
on the larger society and complexity of organization. It 
is concluded that: 

Since the SMSA represents the most advanced stage 
of societal scale at this point in the history of Western 
civiliza.tion, and since offense rates are least associ
ated with structural characteristics in these large 
urban centers, the Implication is that as (or if) the 
other population areas increase in scale in the future, 
crime rates are less likely to be associated with struc
tural characteristics.43 

However, Quinney does point out that variables not con
sidered in his study may gain importance as societal scale 
increases. 

In concluding this section on rural-urban differences in 
crime rates, we can state that if we are to gain a clear 
understanding of the excess of urban over rural rates, we 
must take into account such things as the number of 
opportunities availa!ble in these areas for participation in 
crime; and we must recognize that the impetus to partici
pate in crime may operate differentially in different sized 
population units. We cannot simply conclude that ur
banism "causes" high crime rates. Rather, we must in
vestigate the relation of offense and offender rates in 
areas characterized by different degrees of urbanism to 
the type of social organization and social process which 
may be in operation in these areas. 

INTRACITY DIFFERENCES 

That crime and delinquency rates are unevenly dis
tributed within the boundaries of any city, town, or metro
politan area is another one of the empirical regularities 
which has been part of the common knowledge of stu
dents of crime and delinquency for many decades. 

As early as 1912, Breckenridge and Abbott had fonnal
ized this knowledge by plotting on a map the residences 
of child offenders in Chicago during the period July 1899 
through June 1909. By means of such a procedure they 
located areas of concentration, or delinquent neighbor
hoods which they charactecized as densely populated, 
congested wards, located near the river and canals, 
bounded by railroads and manufacturing and commercial 
plants, and containing tenement and lodging houses.44 

Shaw, McKay, and other students of the "Chicago 
school" initiated more extensive analyses of the distribu
tion of crime rates in urban areas and attempted to 
explain these distributions. 

~ Quinney, op. cit., p. 52. 
.. Sophonisba P. Breckenridge and Edith Abbott, "The Delinquent Child und 

tho Home" (New York: Russell Sago Foundation, 1912). pp. 22 fT. 
4li This listing of empirical regularities is derived from the following works: 

ClifTord R. Shaw, F. Zorbaugh, lI. D. :l\fcKay, and L. S. Cottrell, "Delinquency 
Areas" (Chicago: Univer1!!ty of Chicago Pres., 19012); Clifford R. Shaw and Henry 

143 

The empirical regularrties that Shaw, McKay, and 
others "discovered" include the following: 

1. Rates of delinquency and crime vary widely in dif
ferent neighborhoods within a city, town, or SMSA. 

2. The highest crime and delinquency rates generally 
occur in the low-rent areas located near the center 
of the city, and the rates decrease with increasing 
distance from the city center. (This finding is often 
referred to as the gradient hypothesis, ;l11d is most 
frequently illustrated by computing offender rates 
for concentric residence zones radiating out from the 
city center.) 

3. High delinquency rate areas tend to maintain their 
high rates over time, although the population com
position of the area may change radically within the 
sanle time period. 

4. Areas which have high rates of truancy, also have 
high rates of juvenile court cases and high rates of 
adult offenders. In addition, if an area has a high 
rate of male delinquency, it usually has a high rate 
of femaIe delinquency. 

5. The differences in area rates reflect differences in 
community background. High rate areas are char
acterized by such things as physical deterioration and 
declining population. 

6. The delinquency rates for particular nationality and 
ethnic groups show the same general tendency as 
the entire population; namely, to be high in the 
central area of the city and low as these groups 
move toward the outskirts of the dity. 

7. Delinquents living in areas of high delinquency rates 
are the most likely to become recidivists, and among 
all recidivists, they are likely to appear in court sev
eral times more often than those from areas with 
low delinquency rates. 

8. In summary, delinquency and crime follow the pat
tern of the social and physical structure of the city 
with concentration occurring in disorganized, deteri
orated areas.45 

Shaw and McKay applied a social disorganization ex
planation to their findings. That is, they noted that the 
areas of concentration of crime and delinquency in 
American urban areas are those characterized by eco
nomic dependency, high industrial concentration, phys
ical deterioration, rented homes, foreign and Negro 
populations, and few social institutions supported by local 
reSIdents. In such areas, it is postulated that lawlessness 
becomes traditional, and adult criminals become prestige 
figures. In addition, age integrated gangs exist in such 
areas over many decades. Channels for the transmission 
of criminal codes and standards are established, and the 
stage is set for the acquisition of skills and techniques for 
the execution 'Of criminal acts. In addition, forces 
operating in opposition to delinquency are few and weak. 
This is attributed in part to the fact that these delin
quency areas are characterized by a highly mobile popu
lation which is drawn from a heterogeneous cultural pool, 
and is thus unable to work cooperatively in the solution 

D. 1'.IcKay, IISociaI Factors in Juvenile Delinquency," in ulteport on the Causes 
of Crime," 2 (13) (Washington: National Commission on Law Observance and 
Enforcement, 1931) i and Henry D. McKay, "Rate of Delinquents by Communi
ties in Chir.ago, 1953-57" (Chicago: Institute of JUlrenile Research, 1959, mimeo
graphed) • 
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of community problems. . Furthermore, the individuals 
living in these areas are thought to be confronted with 
conflicting and inconsistent behavior standards, and de
viant behavior is thought to be a viable mode of adjust
ment to this situation.4G 

Shaw and McKay also explained their findings in terms 
of the ecological processes of invasion and succession. 
High rate areas were characterized as interstitial, or as 
areas which were either undergoing or imminently under
going land use change from residential to commercial and 
industrial. Such ongoing or imminent changes work 
against the establishment of community esprit de corps 
which could operate to deter delinquency.47 

From these explanations stemmed the Chicago area 
projects which began in the early 1930's. These projects 
assumed that in spite 'Of the disorder of the delinquency 
areas, a core of organized community life centered about 
religious, economic, and political activities. The proj
ects were designed to unite the efforts of these sources 
to alter constructively the physical, economic and social 
conditions existing in the low-income areas. The new 
quality the projects added to the situation was the par
ticipation of parents and other lay residents in correcting 
the local conditions affecting adversely the lives 'Of chil
dren and youth. It was assumed that persons residing 
in the areas would have a more intimate knowledge of the 
people with whom they worked than would "profession
als" coming in from the outside. Local residents would 
already have relationships with local organizations which 
would be valuable in promoting the integration and ef
fectiveness of the programs. Probably the area projects 
have reduced delinquency, but unequivocal evidence of 
this is not at hand.48 

The 'original Shaw and McKay studies have served as 
the point of departure for most of the ecological studies 
whi1::h have attempted to explicate the differential dis
tribution of crime and delinquency within urban areas. 
Many of tllese studies have aimed at the confirmation of 
Shaw and McKay's findings, many have attempted to add 
new dimensions, and 'Others have been concerned with 
correcting or improving the methodological techniques 
utilized by Shaw and McKay. 

One set of studies has been concerned with further 
study of the gradient hypothesis. Robison, in a well-known 
critique of the Shaw and McKay studies, argued that the 
use of concentric residence zones as areas for study was in
appropriate in many cities because of their geographical 
layout, and the problems associated with locating the city 
center. However, to Robison the most serious difficulty 
with the Shaw and McKay studies became evident when 
more refined statistical techniques were applied to their 
data. Statistically significant differences between zones 
were found only for extreme area and zone comparisons. 
When the loop area of Chicago. is compared with the dis
trict farthest from the center of the city, the rate differ
ences are statistically significant. However, a comparison 
of rates in zone I (city center, loop) and zone II does not 
produce statistically significant results. Robison con
cludes that the Shaw and McKay data do not support the 
conclusions reached:1V 

40 Shaw· aud AIcKny, uSocinl Factors in Juvenile Delinquency," pp. 60-108. 
.. '1 Shaw et n1., "Delinquency Arens." 
4q Solomon Kobrin, "The Chicago Area Projcct-A 25·Year Assessment," Annnls 

of tlle American Academy of Political Hnd Social Sc.iencc, 322 (March 1959) I pp. 
19-29 and Anthony Sorrentino, "The Chicago Area, Project AHer 2S Years," Federal 
Probation, 23 (June 1959), pp. 4G-4S. 

4:> Sophia ?I. Robison, "Can Delinquency Be IVIeasured?" (New York: Columbia 
University Press. 1936), pp. 170 ff. 

Hayner, using many of the same techniques as Shaw 
and McKay, found that the residences of delinquents 
were concentrated in areas near the central business dis~ 
trict and near basic industries in several Puget Sound area 
communities. Some Puget Sound cities did have high 
rates of delinquency in peripheral areas. However, these 
high rate areas were oJways located near concentrations of 
heavy industry and commerce. Discrepancies from the 
gradient which could not be explained by the location of 
industry and commerce, Hayner laid to the unique geo
graphical features cf cities such as Seattle and Tacoma.5o 

The gradient hypothesis has been tested in many cities 
both within and outside of the continental United States. 
Hayner, in a study of Mexico. City, found that criminal 
offenses were concentrated in two major areas of the city; 
namely, the central district. and the peripheral areas. 
Both of these areas were characterized as evidencing "poor 
environmental conditions," providing support for the 
wcial disorganization explanation of crime and delin
quency.51 

Lind attempted a cross-cultural validation of the gra
dient hypothesis by analyzing offense rates in Honolulu. 
The ecological patterns of disorganization, including in
dices of dependency, juvenile delinquency, and suicide 
were plotted. These were all found to be territorially dis
tributed in Honolulu after much the same pa.ttern of con
centric circles described by Shaw and McKay. What 
discrepancies were observed were attributed to the racial
cultural composition of the areas. According to Lind, 
Honolulu is different from most U.S. cities in that immi
grants to American cities are subject to the pressures of 
the society to accept the common set of cultural norms. 
In Hawaii, the large groups of immigrants (including 
Caucasians) constitute substantial communities, and thus 
competition over the appropriate social and moral nomlS 
is more severe than in the United States. Thus, the legal 
nmms in Honolulu are only one of several sets of norms, 
and some immigrant groups are subject to high offense 
rates for those offenses which are tolerated within tlleir 
ethnic groups but not by the enforcers of the legal stand
ards.52 The implication of Lind's discussion is that ghetto 
living conditions may interfere with the inverse relation
ship between crime rates (particularly of specific offenses) 
and distance from city center. 

Lind also expanded on the earlier Shaw and McKay 
investigations which had concentrated on the zonal lo
cation of the residences 'Of offenders, by analyzing the 
relationship between the residences of offenders and the 
places of their offenses. He found two separate patterns 
of group crimes which he labeled the "neighborhood tri
angle of delinquency" and the "mobility triangle of delin
quency." In the first instancr', two or more youthful of
fenders live in the same neighborhood in which the delin
quent act is committed. In the latter, two or more 
youths live in the same neighborhood but the location 
of their offense is outside the residential neighborhood. 
The first triangle was most common in slum areas ap
parently due to the lack of social controls within these 
areas. This pattern most generally involved acts of mis
chief. The latter pattern occurred in more stable neigh-

riO Nonnnn S. Hayner, hDclinqucucy Arens in the Pugct Sound RC'gion." Atnerl~ 
can Journal of Sociology. 39 (November 1933). 1'1" 31-1--328. 

(it Norman S. Hayner, "Crimogenic Zones in Mexico City," American Socia. 
logical Review, II (August 1946). pp. 428-138. 
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Honolulu," Americnn Journal of Sociology, 36 (September 1930), pp. 206-220. 



borh'oods where more effective social control curbs the ex
pression of delinquency within the horne neighborhood. 53 

However, Morris contends: 

* * * that the mobility pattern should be less char
acteristic of the slum than the neighbourhood pat
tern does n'ot seem to be in keeping with the kind 
of information Shaw provides from his Chicago 
material, for while certain interstitial districts with 
their concentrations of business premises and rail
way yards provide opportunities for crime among the 
local residents, the interstitial slum areas are ecologi
cally distinct from the central business district which 
is the scene of the crimes of many slum delinquents. 
The evidence would seem to suggest that crimes 
are committed where the practical opportunities 
are greatest rather than with reference to the atti
tudes of other members of the local community. 54 

Thus, the important factor is viewed as the opportunity 
structure rather than the degree of community disorga
nization. 

In a study of Indianapolis, White was also concerned 
with the joint distributions of felons by residence and 
location of th? felony. A decline in both offender and 
offense rates occurred as distance from the city center 
increased. More particularly, this decline was greatest 
between zones I and II (located nearest the city center) ; 
but there was a more precipitous decline between areas II 
and III for offender rates than for rates of offenses. For 
both distributions, the decline between zones IV and V 
were very slight. Thus, offenses tend to be more evenly 
dispersed than offenders. This same gradient, although 
less pronounced, held for misdemeanors. 55 

White also concerned himself with the distribution of 
opportunities for the commission of crime. He investi
gated the distance between the offender's residence and 
the location of his offense. In general, crimes against 
persons (manslaughter, assault, rape) were found to in
volve the least distance between residence and place of 
offense; whereas, auto banditry, embezzlement, and rob
bery involved the greatest distance between offense and 
the residence of the offender. Following in order of de
creasing distance between offenses and the residence of 
the offender were auto theft, burglary, grand larceny, and 
obtaining money falsely. Petty larceny was the only prop
erty offense that would qualify as occurring in near prox
imity to the residence of the offender. 56 These findings 
tend to indicate that Lind's "triangles" may be more a 
function of the type offense engaged in and the oppor
tunity for participating in the offense than of the struc
ture of the neighborhood attitudes. Both the type of 
offenses and the opportunity for participation in the 
offense, however, may be a function of the structure of 
the total community and the community's location within 
the larger society, as will be demonstrated later. 

The rates of offenses known to the police tend to 
decrease with increasing distance from the city center 
even when concentric zones are extended beyond the city 
limits of a metropolitan community into its commutation 

53 Lind, op. cit. 
G4. Terrence 1ttorris, "The Criminal Area" (London: Routledge nnd Kegan 
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zone and area of dominance. The major exceptions to 
this pattern, found by Lottier in his investigation of areas 
included within a 200-mile radius of Detroit, occurred in 
those zones which conta:ined large industrial satellites. 
In these zones, the rates exceeded those of the preceding 
zones, ostensibly because of the existence of conditions 
that approximate those at the city center. 

However, not all offenses followed this pattern neatly. 
It became apparent that the gradient offenses involved 
persons and the nongradient offenses involved property. 
Lottier computed several property offense rates based 
upon units of property rather than units of population 
(for example, he computed a ratio of chainstore bur
glaries to number of chainstores in each zone), and when 
this opportunity factor was taken into account, property 
offenses conformed more closely to the gradient. LottieI' 
sought the explanation of the gradient in ecological proc
esses, especially the gravitation of criminal activity, just as 
business activity, toward the center of the city where the 
greatest exploitation of communication and contacts 
occur. 51 

The tendency for both offense rates and arrest or of
fender rates to decrease in more or less direct proportion to 
an area's distance from the center of the city, where land 
value is highest, has also been found in Seattle. The pri
mary difference between these two distributions is that 
the rates of offenses are generally highest in the central 
business district and next highest in me Skid Road area 
which borders on the immediate south of Seattle's cen
tral business district; whereas, this ordering is reversed 
for offender rates. Otherwise, the two distributions are 
similar although not identical. There appears to be a 
greater dispersion throughout the city of offenses against 
persons than of offenses against property. However, both 
types of offenses are concentrated in the city's central 
areas. Over time, this pattern has exhibited stability. 
Schmid found a high correlation between zone rates for 
1939-41 and 1950-51. Variations with respect to vol
ume and type of crime were found to correspond to 
natural areas, each with its own traditions, institutions, 
and physical characteristics. 

As a result of a factor analytic study, Schmid isolated a 
factor which represented the "urban crime dimension 
par excellence." This factor, named "low family and 
economic status" had high loadings on proportion of un
married and unemployed males, and 0J1 rates of common 
drunkenness, larceny, lewdness, petty larceny, fighting, 
highway and auto robbery. The factor labeled "low mo
bility groups" represented the noncrime dimension. This 
factor was loaded negatively on population mobility and 
population growth, apd positively on proportion foreign 
born white (largely Canadian and northern and western 
European), owner-occupied dwelling units, population 
60 years of age and over, and proportion employed as 
proprietors, managers and officials. This factor was not 
heavily loaded on any criminal offense. 58 These findings 
imply that in fact high crime rates do occur in "skid road 
areas" and low rates occur in stable, largely middle class 
areas. This may strike the layman as "much ado about 
nothing," as it merely is confirmation of a known fact. 

GO White, op. cit. 
G1 Lattier tOp. cit. 
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However, part of the job of the student of crime and 
delinquency has been to determine which aspects of com
mon knowledge have an empirical basis and which do not. 

In general, the gradient hypothesis has been supported 
by empirical evidence. This is the case for both offender 
rates and offense rates. What discrepancies occur can 
usually be accounted for by geographical anomalies, the 
location of industrial and commercial complexes away 
from the center of the city, 'the existence of cultural en
claves, and the irregular distribution of opportunities to 
participate in crime. The major irregularity found is 
the increasing concentration of offenses and offenders in 
peripheral urban areas, especially as these areas take on 
the characteristics of the city center-industrial and com
mercial concentrations, low economic and family status, 
and high population mobility. 

Other researchers have questioned Shaw and McKay's 
findings that the delinquency rates for particular na
tionality and racia.l groups show the same general tend
encies as the rates for the entire population; namely, 
to be high in the central and other deteriorated areas of 
the city and low as these groups move away from such 
areas. Shaw and McKay supported this finding by 
noting that immigrant groups break up in the first area of 
settlement and therefore do not maintain any unique cul
tural structure, but take on the characteristics of the pop
ulations of the neighborhoods in which they live. 

Robison contends that this assumption is unwarranted 
in light of the long existence of Chinese and Japanese 
living areas, often located near the central business district 
of urban areas. Robison, Hayner, and MacGill point out 
that these ethnic groups are characterized by unusually 
low rates of crime and delinquency. This is sometimes 
held to be the result of the esteem which the members' 
hold for their own nationality, the disesteem of the white 
community for the oriental, and the lack of conflict within 
the oriental families, all elep'l~nts which foster group co
hesion and effective social controp9 

Criticism has been directed at the methodology and 
data utilized by Shaw and McKay to support their con
clusion that diverse racial, nativity, and nationality groups 
possess relatively similar rates of delinquency in similar 
areas. This criticism is particularly directed at the fail
ure to control for factors that might influence delinquent 
behavior (such as general economic and social forces, and 
social conditions in local areas at different points in time) , 
and factors that might influence delinquency rates but 
not directly influence delinquent behavior (such as dif
ferences in laws, differences in police enforcement policies 
over time.) 00 It is argued that the Shaw and McKay 
assumption that the crucial factors producing delinquency 
are inherent in the neighborhood is unwarranted, and 
that delinquency is the product of such factors as cul
ture conflict which can occur in any neighborhood re
gardless of its location. 

Responding to those who claimed that certain racial 
and ethnic groups had high rates of crime and delin
quency regardless of the neighborhood in which they rec 
sided, Moses contended that apparent crime rate differ
entials between races was a product of failure to contI;:>} 

sa Robisoo, OPt cit., pp. 170 if., and Hayner, "Delinquency Areas in the Puget 
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for social class when racial comparisons were made. He 
found, however, that when areas "on equal planes of liv
ing" were compared, Negro area crime rates did in fact 
exceed those of white residential areas. He accounts 
for this excess by claiming the existence 'Of subjective dif
ferences. In other words, whites may be as economically 
handicapped as Negroes, but these handicaps have a dif
ferent meaning in Negro areas than in white areas. 
Lower class membership is postulated to be more restric
tive for Negroes, as whites have greater opportunity for 
either the development of stable community relations or 
improved occupational status than do Negroes.Ol 

A finding from Landds study of Baltimore has at
tracted the attention of those interested in the relationship 
between the geographical concentration of racial groups 
and area crime rates. In Baltimore, the high cencentra
tion of Negroes in an area was found to be associated 
with a relatively low delinquency rate. Where Negroes 
constituted 50 percent or less of the population of an 
area, however, the delinquency rate was relatively high.62 

This same pattern was found in W'ashington, D.C.; and 
in addition, it was found that the high, positive associa
tion between racial heterogeneity of an area and the 
area's crime rate was maintained when socioeconomic 
level was held constant. Like Lander, Willie, and 
Gershenovitz contend that racially heterogeneous areas 
are characterized by a low degree of social i'ntegration 
and a high degree of anomie, which accounts for the 
high delinquency (offender rates) in these areas.63 

From these findings, we may conclude that the racial 
composition of an area does have an impact upon the 
area's crime rate, but this relationship is not a simple one. 
That is, we can'not unequivocally assert that certain 
nationality or racial groups have high rates of crime 
regardless of their geogphical location, nor can we state 
that the geographical location exclusively determines the 
crime rates of such groups. It is necessary to consider 
the area's ongoing social processes and the social and 
cultural structure of the residential area in order to 
understand the relatio'nship between geographical loca
tion, racial composition, and area crime rate. In other 
words, the social integration of the area appears to be of 
crucial importance in predicting the area's rate of crime 
and delinquency.64 

Other researchers have questioned the Chicago school's 
assumption that the ecological position of an area, per se, 
accounts for its crime rate. Donald Taft, for example, 
contended that the areas with high crime rates might not 
in fact produce offenders, but rather, might attract cer
tain types of individuals who account for the concentra
tion of crime in these areas. Taft examined the records 
of Danville, Ill., men who had been committed to prison 
for felonies, and concluded that while, in fact, social and 
economic conditions of areas directly influence the con
centration of crime, a large proportion of those (over 
two-fifths) committed to prison from Danville's delin
quency areas had criminal records before coming to Dan
ville. Thus, both push and pull factors were opera.ting in 
high delinquency areas.05 Unfortunately, more recent data 

0:1 Bernard Lander, "Toward an Understanding of Juvenile Delinquency," (New 
York: Columbia University Press, 1954). 

03 c. v. ~ril1ie and A. Gershenovitz, "Juvenile Delinquency in Racially Mixed 
Areas." American Sociological Review, 29 (October 19(4), pp. 740-744. 

M Robert Angell, 'The Social Integration of American Cities of More Than 
100.000 Population," American Sociological Review, 12 (IuDe 1947), pp. 335-342. 

Oli Donald R. Taft, UTcsting the Selective Influence of Areas of Ddinqucncy." 
Americ~D Journal of Sociology, 38 (March 1933). pp. 699-712. 



are not available to determine whether this mutuality of 
"push-pull" factors continues to operate in delinquency 
areas. 

Emphasis has also been placed upon the pattern of 
social factors within urban neighborhoods. When census 
tracts in Fort Worth; Tex., were classified as secular or 
depressed folk areas, rather extreme differences in offense 
rates in the tracts were discovered. On the one hand, it 
was found that areas h:gh in secularization had high 
suici(le but low homicide rates, and relatively low rates 
for serious crime. On i;he other hand, depressed folk 
areas had low rates of suicide, but high rates of homicide 
and other serious offenses.66 

Burgess also indicated that the ecological positio'n of 
delinquency areas alone was not sufficient to account for 
their high offense rates. He emphasized the importance 
of poverty in high delinquency areas, empirically dem
onstrating that delinquency areas are areas of poverty 
and low Income.67 This relationship was supported in 
the five American cities Burgess investigated. In addi
tion, the areas which had high rates of delinquency and 
poverty also had high rates of other social problems such 
as adult arrests, truancy, tuberculosis, mental disorders, 
and infant mortality.68 

Believing that the gradient hypothesis was an over
simplification of the actual patterning of delinquency, 
Lander concluded that it was necessary to study the varia
tion in rates by individual census tracts rather than by 
the zonal location of the tract. Rates varied so greatly 
within each concentric zone that variations between zones 
were overshadowed. Through the utilization of regres
sion analysis, the variables proportion nonwhite in an area 
and proportion owner-occupied dwelling units in an area 
were found to be statistically impertant predictors of de
linquency rates, whereas the proportion foreign born, aver
age education, proportion overcrowding, and substandard 
dwelling units and average rent within an area were not. 

The technique of factor analysis allowed Lander to 
isolate two configurations of variables, which he then 
attempted to analyze. The first, which Lander called 
the economic factor, included the characteristics of in
dividuals living within the area (such as number of years 
of school completed), and three variables related to hous
ing (namely, median monthly rental, substandard con
ditions, and overcrowding). The second cluster, which 
Lander named the anomic factor, included the delin
quency rate of the census tract, the percentage of owner 
occupied homes and the ratio of nonwhites to whites. 
From this analysis, Lander concluded that the physical 
and economic characteristics of an area tend to be of 
secondary importance in understanding delinquency 
when compared with the presence or absence of the 
anomic factor.69 

In Detroit, Bordua attempted a partial replication of 
Lander's study. As in Baltimore, percent dwellings owner 
occupied was an important predictor of delinquency. 
Education and overcrowded housing were also impor
tant predictors. That is, one element which Lander 
found to be an indicator of anomie was an independent 
predictor but, in addition, two economic indicators 

00 Austin Porterfield. "Suicide and Crime in Folk and Secular Society," Ameli
con Journal of Sociology, 57 (January 1952), pp. 331-338. Indices of the "folk
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tract percentages of nonnativity, degree of urbanization and industrialization; per· 
cent nOD church membership. and socioeconomic status (based on inverted indices 
of relief and overcrowding, and an index of home rental values). High scores 
indicated a high degree of secularization whereas, low scores indicated depressed 
folk tracts. 
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which were not found to be important predictors in the 
Baltimore study were found to be important in Detroit. 
Furthermore, percent nonwhite, which was an important 
predictor of delinquency in Baltimore was not important 
in Detroit. 

When factor analytic tedmiques were applied to the 
Detroit data, three factors were isolated. One factor was 
thought to describe deteriorated areas of nonwhite set
tlement, another seemed to be a poverty and social disor
ganization factor, and another was identified as a socio
economic factor. This last factor included the delin
quency rat~, median education, estimated value of home, 
and median income. Bordua makes a case for consider
ing median education as an indicator 'Of anomie or social 
instability. Thus, he concludes that although his em
pirical findings are different than Lander's, his inter
pretation is the same: Anomie is an important predictor 
of juvenile delinquency.7o 

It should be noted that in both the Lander and Bordua 
studies the interpertation is post hoc, and anomie and 
delinquency are involved in a tautological relationship. 

Through a reanalysis of the Baltimore and Detroit 
data, in z.ddition to an analysis of comparable data for 
Indianapolis, Chilton attempted to resolve the points of 
difference between Lander's and Bordua's findings. 

Chilton's review 'Of the regression analysis of the three 
sets of data (making corrections for errors in Bordua's 
data, and discounting the appropriateness of the correc
tion made for curvilinearity in the Baltimore stu.dy) leads 
to the conclusion that: 

Owner occupied is a significant predictor in all three 
studies, but in spite of this and other similarities, the 
differences * * * suggest that some of the conditions 
associated with delinquency in the cities studied vary 
from city to city. Although owner occupied is an 
important and statistically significant predictor in 
all three sets of data it has less relative weight in the 
Indianapolis results. And although 'overcrowded 
housing appears to be an important variable in In
dianapoHs and Detroit, ranking first in Indianap
olis and second in Detroit, it is not a statistically sig
nificant predictor in Baltimore. Finally, foreign 
born is important in the Detroit results although it 
is one of the least important variables in Baltimore 
and Indianapolis.71 

Since regression analysis emphasizes differences among 
the three cities, factor analysis was utilized to determine 
whether or not the variables are related to each other in 
the same manner in the three cities. The factor analysis 
provided remarkably congruent results for the three 
cities. (It should be noted that the factor analysis was 
conducted after errors in the Baltimore and Detroit data 
were corrected.) In all three cases: 

* * * one factor presents heavy loadings on edu
cation and rent, and another factor presents heavy 
loadings on owner occupied and delinquency. For 
Baltimore and Indianapolis, the two remaining fac-

67 Ernest W. Burgess, "The Economic Factor in Juvenile Delinquency," Journal 
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tors present heavy loadings for foreign born and 
percent nonwhite respectively; but for Detroit a 
third factor presents heavy loadings on foreign born 
and percent nonwhite, while a fourth factor repre
sents heavy loadings on overcrowded and substand
ard housing * * * in no case does the factor with 
heavy loadings for delinquency and owner occupied 
present a heavy loading on percent nonwhite * * * 
though for Baltimore the loading for nonwhite * * * 
is not light.72 

Chilton's conclusion is that: 

* * .X- the underlying order or structure of these 
eight variables for Baltimore in 1940 is basically 
similar to the structure of these same variables for 
Detroit and Indianapolis in 1950, and the factorial 
results for all three cities are equivocal in respect to 
the hypothesis that delinquency is closely related 
to a condition of anomie.73 

Chilton, in summary, calls attention to the great sim
ilarity in findings over three cities of different size, geo
graphical layout, historical development, and demo
graphic composition. As in the early Shaw and 1.1cKay 
studies, delinquency is still found to be related to tran
siency, poor housing, and economic indices. 

Recognizing that the zonal analysis of Shaw and 
McKay provides only gross distinction between city 
areas, some researchers have adopted the technique of 
social area analysis which is a means for locating, within 
a larger area, units which are similar on a number of 
population characteristics. Social area typologies have 
been developed to provide an analytic framework for the 
study of the social structure of the American city. 

The social area typologies utilized by those interested 
in the distribution of crime rates have been the Shevky
Bell typology and/or the Tyron typology.74 The Tyron 
typology is based on cluster analysis in which scores for 
dimensions of family life, assimilation, and socioeconomic 
independence aJ;e derived for each census tract. These 
scores represent weighted mean standardized scores on 
several population and housing variables. The Shevky
Bell typology is a classificatory scheme, based on less 
formalized statistical procedures, in which patterns are 
developed in terms of three dimensions referred to as 
urbanization (or family "tatus), segregation (or ethnic 
status), and social rank (or economic status). The 
family status index is based on the fertility ratio, the 
proportion of women not in the labor force, and the 
number of single family, detached dwellings within a 
census tract. The index of economic status is based on 
measures of rent, educational level, and occupational 
status; and the ethnic status of an area is based on in
dicators of race and nativity (low ethnic status indicates 
high cencentration of native born whites) .75 According 
to Schmid, the configurations of census tracts obtained 
by the application of these two typologies are similar but 
not identical,76 

Wendling and Polk were among the first to utilize the 
Shevky-Bell typology in order to further understanding 
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of the distribution of fonns of deviant behavior; namely, 
suicide and delinquency, within urban areas. Working on 
the assumption that anomie is inversely related to social 
isolation (or negatively related to family status as meas
ured in social area analysis), Polk and Wendling expected 
that the typological analysis of urban areas would help 
clarify the relationship between anomie, suicide, and de
linquency rates. 

In San Francisco, San Diego, and East Bay it was found 
that suicide rates were highest where many women were 
working, where fertility was low, and where there were 
many multiple dwellings. These are areas of low family 
status where anomie is thought to be high. The relation
ship between economic status and suicide, and between 
ethnic ~tatus and suicide showed no consistent patterns.77 

Polk, in his study of San Diego, found juvenile delin
quency rates highest in those areas labeled high in ethnic 
status (high in number of minority group members). 
Smaller correlations were reported between delinquency 
rates and family and economic status. But, the highest 
rates of juvenile delinquency occurred in neighborhoods 
with high ethnic status, low income, occupational and 
educational levels, and with little family life.78 

Schmid analyzed crime rates of Seattle's census tracts 
classified on both the Shevky-Bell dimensions and the 
Tyron dimensions. The relationships between the dimen
sions of both typologies and 20 crime categories con
formed to similar patterns. The Tyron family status di
mension is most highly correlated (negatively) with the 
various crime categories, and ranking second and third 
are the Tyron assimilation dimension (similar to racial 
status in the Shevky-Bell typology) and the ShevkY-BeIl 
family status dimension. The highest correlations were 
found between automobile theft and theft from auto
mobiles and the Tyron family life dimension. Thus, 
areas characterized by low fertility ratios, women in the 
labor force, and few single family dwelling units had the 
highest rates of crime, particularly crimes related to au
tomobiles. The relationships between offenses and other 
typological dimensions were not as clear. 79 

Social area analysis (based on the Shevky-Bell typolo
gy) has also been applied to an investigation of crune 
(offender) rates, delinquency (offender) rates, delin
quency-crime ratios, and specific crime rates in Lexing
ton, Ky. Crime rates were found to be negatively cor
related with economic status, positively correlated witll 
racial status, but not correlated with family status. De
linquency was negatively correlated with economic status 
and family status, and positively correlated with racial 
status. The delinquency to crime ratio was positively 
correlated with economic status and negatively wIth 
family status and racial status. Furthermore, it was 
found that "high family status appears to be a deterrent 
to crime only in areas of low economic status," whereas, 
"high family status appears to be a deterrent to delin
quency in both low and high economic areas." 80 

These findings indicate that both criminal offenders 
and delinquents are found in areas of low economic status 
and nonwhite and/or nonnative population concentra
tion. Delinquents also appear to be located in areas 'Of 

i1 Aubrey Wendling and Kenneth Polk, "Suicide and Social Arcas/' Pacific 
Sociological Review, 1 (fall 1958), pp. 5()-53. 

'7'J Kenneth Polk, "The Social Areas of San Diego, n unpublished master's thesis, 
Northwestern University (1957). 

'iO Schmid, "Urban Crime Areas: Part II," pp. 670-678. 
so Richard Quinney, -'Crime, Delinquency, and Social Areas,tt Journal of 

Research in Crime aad Delinquency, 1 (July 1964), pp. 149-154 • 



low family status. Oriminal offender rates, however, 
have no such clear relationship with family status, the 
relationship varying with the area's economic status. 

Differences in the pattern and degree of relationship 
between the dimensions of the Shevky-Bell typology and 
rates 'Of crime in Lexington and Seattle may be due to 
the fact that the Lexington study dealt with offender 
ra.tes whereas the Seattle analysis was concerned with of
fense rates. Thus, family status may have a more direct 
impact on an area's offen Sf' rates than on its offender 
rates. Given the usual emphasis on the importance of 
"family" as an impetus.to criminal behavior, such an ex
planation may seem unlikely. Instead, it may be that 
the conditions associated with crime and delinquency are 
not identical in Seattle and Lexington. It would be 
necessary to consider intercity differences to fully resolve 
the discrepancies between these two studies. 

Another related study is one concerned with testing a 
thesis drawn from Cohen concerning the relationship 
between social rank and vandalism. It was predicted 
that for census tracts, the correlation between social rank 
(as indexed by the Shevky-Bell typology) and vandalism 
would be higher than the degree of relationship between 
delinquency in general and social rank. A higher cor
relation was also anticipated between percent nonwhite 
and total delinquency than between measures of social 
rank and total delinquency; on the assumption that race 
produces more severe limitations on achievement than 
does social rank, therefore, serving as a strong push in 
the direction 'Of delinquency. This situation was also 
expected to produce a higher correlation between rates 
of vandalism and percent nonwhite than between per
cent nonwhite and delinquency in general. 

Contrary to expectations, social rank had a higher nega
tive correlation with overall delinquency than with van
dalism, but the percent nonwhite in an area was more 
closely associated with total delinquency than was social 
rank (although the difference was not statistically signif
icant). Likewise, the relationship between percent non
white and vandalism was higher than the relationship 
between social rank and vandalism. Tracts with non
whites are much more likely to have high vandalism rates 
than are tracts which have no nonwhites. This effect was 
intensified when social rank was controlled. This out
come is interpreted as an indication of the harshness of 
racial barriers which is productive of nonutilitarian, mali
cious, and negativistic delinquent acts.S1 

Interestingly enough, whether concentric zones, in
dividual census tracts, or census tracts grouped i'nto social 
areas are investigated, the most frequent finding is tIlat 
offenr,es and offenders tend to be concentrated in areas 
characterized by low income, physical deterioration, mixed 
land us-age, nontraditio'nal family patterns (e.g., homes 
broken in some manner, and/or high percentages of 
single males, and/or women employed in the labor force), 
and racial-ethnic concentrations which appear to pro
duce low neighborhood cohesion and low integration of 
the neighborhood into the larger society. This statement 
is, of course, a gross oversimplification of the interrela
tionship of area attributes and crime and delinquency 
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rates. As noted previously, in order to predict and ex
plain an area's crime rate, it is necessary to be aware of 
the existing social structure, ongoi'ng social processes, and 
the population composition of the area, and the area's 
position within the larger utban and societal complex. 
It is only by taking such a perspective that we can: 

1. gain an understanding of why the economic, family, 
and racial composition of an area are associated 
with offense and offender rates, and 

2. understand why the nature of the association be
tween these area characteristics and offense and 
offender rates vary over time and over different 
cities. 

INTERCITY DIFFERENCES 

In an attempt to develop a clearer picture of the varia
tion in the association between indicators of social 
structure and process and crime rates, Ogburn, as early 
as 1935, investigated intercity crime rate cl.ifferentials. 
For American cities for which data were available in 
both the 1930 census and the 1933 "Uniform Crime 
Reports," a general crime rate was computed, and each 
city was classified as large (250,000 to 578,000 residents), 
medium (100,000 to 168,000 resident:::), or small 
(36,000 to 58,000 residents). The relationship between 
the general crime rate and selected socioeconomic vari
ables (e.g., median rent, number employed in manufac
turing, percent foreign born, family size) was Investigated 
within each category of of city size. 

Although the findings are inconclusive, it became 
apparent that socioeconomic variables were differentially 
related to the general crime rate in cities of different size. 
For example, the percentage of Negroes in the population 
was positively correlated to the general crime rate in 
large cities, whereas it was negatively related to the crime 
rate in medium sized cities, and virtually unrelated to 
the crime rate in small cities. 

Ogburn also discovered that there were clusters of 
variables which consistently had an impact on city crime 
rates, regardless of city size. There was a cluster of 
influences surrounding immigrants which Ogbum viewed 
as depressing crime rates. These Influences included 
large family size, religious participation and employment 
in manufacturing. A second duster represented an eco
nomic dimension. Ogburn found that the higher the 
economic status of the city (as indicated by average 
monthly rentals and wage increases), the lower the rate 
of crime. The third cluster was related to the sex ratio of 
the city. The more males in a city, the higher the city's 
crime rate. S2 

Schuessler, utilizing more sophisticated statistical tech
niques, attempted to determine whether variations in the 
crime rates of large American cities (those over 100,000) 
"could be statistically explained by a small number of 
general factors" or whether "a multiplicity of factors 
would be required." 8~ Unlike Ogburn, Schuessler did 
not compute a ge'leral crime rate for each city, as he 
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found that rates of offenses are not identically related to 
what were thought to be predictor variables (e.g., percent 
employed in manufacturing). However, of the 20 in
dependent variables investigated, it was found that per
cent employed in manufacturing, percent foreign born 
males were both consistently, negatively correlated with 
all offense rates; whereas, percent crowded dwelling units 
and percent families of 2 or 3, and percent no'nwhite 
are positively correlated with all offenses. (This in spite 
of the fact that a factor analysis of crime rates isolated 
two well known and defined components-crimes against 
persons and crimes against property. A third dimension 
. 0uld not be adequately identified, although it was sug
gested that it might correspond to organized crime. ) 

By factoring 20 independent variables and 7 offense 
rates, Schuessler came to the conclusion that a large pro
portion of intercity variation could be explained by 5 
factors. The first factor was tentatively linked to social 
frustration and was thought to refer to the discrep
ancy between social goals and social ideals and the ac
cessibility of opportunities for achievement. (This fac
tor was positively loaded on percent nonwhite, murder 
rate, assault rate, percent crowded dwelling units, and 
negatively loaded on average income.) The argument 
constructed by Schuessler is a frustration-aggression one. 
That is, when individuals are led to believe that social 
advancement opportunities are equally distributed 
throughout the society, but live under semicaste con
ditions, high discontent and associated violence, espe
cially in interpersonal relations.'J.ips, may be expected to 
occur. 

The second factor was heavily loaded OIl the property 
offerises but not on any of the independent variables. 
This wa'3 taken as the "x factor," which would require 
the introduction of additional predictor variables for 
clarification. 

A third factor was thought to indicate the strength of 
institutional controls, and it was found that the incidenCe 
of crime is not highly dependent on this social condi
tuon, as had been thought to be the case by many 
theorists. Schuessler notes that weakening social control 
may precipitate a rise in offense rates only when certain 
other conditions prevail, such as "attitudes in the popula
tion which enable the individual to violate the law." 8~ 

A fourth factor, representing degree of industrializa
tion also had no high loadings, and in fact only nega
tive loadings, on offenses. Industrialization is thus seen 
as a mitigation against high offense rates. The fifth fac
tor was left nameless as a result of insufficient evidence.as 

Schuessler and Slatin, utilizing additional independent 
variables and controls for population composition, con
ducted a more extensive analysis of the 1950 and 1960 
"big" city data. As a result, they concluded that the 
variation in the crime rates of cities may be resolved into 
several general statistical factors which were interpreted 
as corresponding to social dimensions.SG In this anal
ysis, offense rates were found to be consistently dependent 
on an anomic factor and a minority factor. Property of
fenses were found to load heavily on the anomie dimen
sion, offenses against persons on the minority factor. A 
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family factor, an economic factor and a conformity fa.::
tor had only low and inconsistent loadings on offenses. 
Thus, Schuessler and Slatin conclude that their findings: 

1. * * * weaken if not repudiate the notion that 
the variation in the offense rates among large cities 
may be attributed to a single general factor, such 
as urbanization, industrialization, or standard of 
living * * * 

2. On the o.ther hand, they suggest that the de
pendency of crime on social structure has a rela
tively simple character belied by the apparent com
plexity of social circumstances * * * 

3. The differences among offense rates in their 
factorial loadings is evidence that the social process 
of personal crime differs from that of property crime; 
further, that the process underlying serio.us property 
crime differs from that of petty crime. Personal 
crime appears to be an aspect of minority relations; 
property crime appears to be an aspect of the anomic 
process * * * 

4. The specific differences between our findings 
and those based on small geographic ;:Lreas (e.g., 
census tracts) within a given city carry the impli
cation that generalizations about variation between 
large cities do not necessarily hold for subdivisions 
within those cities.81 

Bringing their data to bear on existing hypotheses ex
plaining differential distributions of crime and delin
quency, Scr.uessler and Slatin contend that anomie and 
minority relations are indices which imply that city crime 
rates vary with the degree of differential social disorgan
ization. The primary problem encountered lay in locat
ing independent predictors of differential social disorga
nization; that is, predictors other than the crime rates 
themselves. . 

Unfortunately, the problem of intercity crime rates has 
,mly been pursued to a limited extent. Thus, we have 
little comparative data which would enable us to. answer 
such questions as: Is the variation between crime rates 
of "nonlarge" cities accounted for by variation in an 
anomic and a minority factor? Why is a large propor
tion of "within or intracity variation" of crime rates ac
counted for by an economic dimension, whereas intercity 
variation is relatively independent of this variable? Do 
intercity crime rate variations hold up over time and 
over all offenses? 

REGIONAL DIFFERENTIATIONS 

Many of the same questions also remain unanswered 
concerning regional differentiations in offense rates. It 
has long been recognized that regions of the United 
States, as de-Sned by the census, have differential concen
trations of both volume and type of crime. 

Lottier, in 1938, analyzed sectional crime rates in the 
United States and reported a center of concentration for 
murder in the Southeastern States, with a somewhat reg-
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ular gradient to the north and west. Robbery was con
centrated in the Middle Central States, with an axis run
ning from Tennessee and Kentucky to Colorado, and 
decreash1g rates on either side of the axis.aa Shannon 
repeated this study 15 years later and found essentially 
the same pattern. However, it was found that rates of 
crimes against persons showed more marked regional 
concentration than did rates of crime against property. 
This may well be due to the fact that these latter rates 
were not based on the total property values in the states 
in question, but rather on the population of the States.S9 

Looking at regional variations over a 30o-year period 
from 1930 to 1960, marked changes in offense distribu
tions are noted. New England and the middle Atlantic 
region were the early, undisputed occupants of the lowest 
crime rate position. The south Atlantic, the east south
central, and the west south-ce'ntral regions were the oc
cupants of the highest position in volume of crime. In 
the late thirties, the Pacific region came up to tie for 
next to highest place in crime volume with the east south
central region. In the postwar years, New England and 
the middle Atlantic divisions rnaintai'ned their favorable 
position in the composite crime ratings, but the West 
overtook the South Atlantic States, and the Pacific re
gion took over the most unfavorable crime:. position. This 
situation held through 1957. 

As Reckless notes: 

A drastic change in the crime rates for the differ
ent major offenses by regions takes place j'n the 1958 
data (crimes known to the police). One notices that 
the rank order ratings for larceny and for auto theft 
change markedly in 1958 over 1939 and cause most 
of the shifts in composite rank position of the various 
regions. It is 'not known why such a drastic shift 
took place in the regional auto theft rates. Part of 
the change in regional crime rates for theft is due 
to the fact that only theft in excess of $50 was in
cluded in the theft coverage of 1958, whereas theft 
under, as well as above $50 has been covered in pre
vious reports. Another possible reason for the 
drastic shifts in crime rates by regions is the fact that 
the areas reporting crimes k'nown were enlarged in 
the various areas and were not restricted to the 
urban communities as heretofore. Another reason 
is that the population base for the 1958 rates was the 
estimated population of the region in 1958 rather 
than the population in 1950.90 

Subject to all of the qualifications surrounding the 
statistics of offenses k'nown to the police, the 1964 "Uni
form Crime Reports" indicates that New England had 
the lowest rates for homicide, rape, robbery, and ag
gravated assault. The east south-cerreral region had the 
lowest burglary, larceny, and automobile theft rates. The 
highest rate" for homicide appeared in the south Atlantic 
region. The highest rates for burglary, larcency, and 
automobile theft were found in the Pacific States, while 
the highest robbery rate occurred in the East North Cen-

sa Stuart Lattier, "DIstribution of Criminal Offenses in Sectional Regions," 
Journal of Criminal Law and Criminology, 29 (Se,ptember-{)ctober 1938), pp. 
329-344. 

aJ Lylo W. Shannon, "The Spatial Distribution of CrimInal Offenses by States," 
Journal 01 Criminal Law and Criminology, 45 (September-{)ctober 1954), pp. 264-
274. 
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tral States. The highest forcible rape rate was i'n the 
Mountain States. 

Explanations of these differences have been both few 
and far between and speculative in nature. Reckless 
attributes the high rates for homicide and assault in the 
South to a gun and knife carrying tradition occurring in 
conjunction with a traditional code requiring defense of 
personal honor. Together these traditions are held to 
lead to a reaction of physical violence against persons in 
the face of personal differences. In additio'n, minority 
status pressures are believed to lead Negroes to pursue 
violence in their interpersonal relations.91 The high 
property offense rate in the West in sometimes accounted 
for by the casual style of living i'n this area and the em
phasis on outdoor activi.ties which leaves property un
protected, thereby providing opportunities for auto theft 
and various forms of larceny and burglary.92 

SYNTHESIS 

Generally, ecological studies of crime and delinquency 
indicate that there are systematic differences in the dis
tribution of crime and delinquency in general, and of 
specific crimes in particular, between and within regions, 
and between and within cities. The most frequent find
ing is that crime rates in general, and property offense 
rates in particular, decrease as distance from the center 
of urban areas increases. This is particularly the case 
when the center of the urban area is characterized by 
physical deterioration, high rates of economic dependency 
and poverty, transiency, minimal community organiza
tion, a high degree of anomie, and high concentrations 
of depressed minority groups. 

Such findings have, of course, been the basis for much 
of the current attack on crime and delinquency. At
tempts are being made to improve the educational and 
occupational status of those living in delinquency areas; 
and efforts have also been directed toward inducing 
stronger community organization within depressed areas 
thereby reducing the alie'nation of residents of these areas 
from the larger society. In addition, physical regenera
tion of these areas has been advocated. In other words, 
attempts are directed toward the solution of the "Ameri
can dilemma." 93 The American dilemma is a resultant 
of the belief that all men are created equal (or perhaps 
more accurately, that all men have not only an oppor
tunity but an obligation to be successful) in conjunction 
with the reality that some individuals in our society are 
disadvantaged, they do not have equal opportunities to 
succeed. Thus, most current attempts at delinquency 
and crime prevention are directed toward opening the 
opportunity structure. 

There is no doubt that some, even ma'ny, individuals 
will be "saved" by such procedures. Many individuals 
will probably have better "life chances" as a result of such 
programs, particularly if educational and vocational pro
grams are directed toward the mutual problems of in
creasing skill dilution, increasing skill obsolescence, 
~'nd increasing occupational specialization.94 

00 Reckless, OPe cit., p. 69. 
91 Reckless, OPe cit., p. iO. 
g!! lohnson, Ope cit., p. 66. 
03 Gunnar l\Iyrda]t "An American Dilcmrnn" (New York: Harpers, 1962. revised 

edition). 
.. Wilensky and Lebeaux, op. cit., pp. 90-107. 
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But it still remains to be determined whether or not 
there will be a decrease in the rates of crime and de
linquency as a result of such programs. It must be recog
nized that a new differential patterning of crime and 
delinquency rates over geographical areas may develop 
as a result of these programs. One finding which suggests 
that significant inroads into crime and delinquency rates 
may not occur as a result of programs directed primarily 
at changing traditionally hard-core delinquency areas is 
that crime rates have increased rapidly in rural areas and 
areas peripheral to urban centers (suburbs) over the 
past two decades. This has especially been the case as 
suburbs have become employment centered rather than 
residentially centered and have take'n on the character
istics of central areas of urban units. 

Unfortunately, data for city census tracts, cities, and/ 
or regions have not been analyzed or collected over a suf
ficient period of time, consistently enough, or in enough 
detail to permit comparative analysis. Little effort has 
been made to determine the degree to which the social 
and economic characteristics of areas (census tracts, cities, 
and regions) have changed over several decades; and few 
investigations have analyzed how these changes are 
related to rates of crime and c,'elinquency. For example, 
we do not know with certainty whether suburbs have been 
hit more severely than centrally located urban slums by 
such occurrences as automation which produces job ob
solescence. Nor do we know whether this is productive 
of increased crime rates in peripheral areas, whereas job 
obsolescence may have little impact on crime rates in 
urban slums which are already characterized by high rates 
of unemployment. 

Because of our lack of kn'owledge concerning the chang
ing conditions of our society and the differential impact 
of these changes on various geographical units, we are in 
a poor position to make predictions concerning what will 
happen to crime rates in the United States, and we are 
in a particularly poor position to make predictions con
cerning differential distdbutions of crime and delin
quency. Students of crime and delinquency rates have 
frequently failed to view the society as a system. There
fore, they have not analyzed in detail how changes in one 
area of the society, including the area's changes in crime 
and delinquency rates, influence changes in other areas 
of the society. Perhaps the most useful information we 
could have at this point is information concerning wheth
er areas are becoming more or less differentiated relative 
to their social and cultural structures and their offense 
and offender rates. We need more comparative analysis 
both over time and at any given point in time, and a 
perspective which will allow us to view crime rates with
in a broader context than heretofore, particularly within 
the context of change. 

We can speculate concerning what may be happening 
to crime and delinque; y rates on the basis of a model 
which considers some of the causes and effects of the 
evolutionary course of territorial differentiation.ou This 
diachronic model is based on the effects of technological 
change, and the relationship anlong a country's terri
torial divisions with regard to economic, social, and 

o:i Sanford Lnbovitz. "Territorial Differentiation and Societal Change" Pacific 
Sociological Review, 8 UalI, 1965). pp, 70-75. • 

demographic characteristics, The model, as presently 
discussed, is designed to encompass the economic differ
entiation and degree of interdependence among the ter
ritorial regions in a society rather than among cities or 
areas within cities. 

From an historical point of view, it is assumed that in 
an economy based largely on agriculture, the territorial 
divisions of a society exhibit a great similarity. That is, 
in all geographical areas of the society there are high 
birtll and death rates, low life eX"Pectancy, personal 
possessions and formal education are minimal, technology 
is simple, productivity is low, and little economic special
ization occurs. 

As technology develops from simple to complex (in 
terms of the number and variety of tools and machines, 
and the knowledge necessary for their operation) some 
areas specialize; and this is associated with the geograph
ical concentration of the area's popUlation. Technolog
ical development does not occur in all areas, but in those 
places where natural resources and trade routes are 
favorable. 

Technological efficiency and popUlation concentration 
bring other changes. Death rates fall, life expectancy 
increases, the standard of living rises, personal posses
sions and formal education increase, fertility rates de
crease, and the society becomes more secular in nature. 
Areas with developing technology come to extend their 
influence over other areas as more laborers are needed 
and as the need for a market to consume the goods pro
duced in the areas of popUlation and technological con
centration grows. 

* * * Continued technological development be
gins to influence the whole society. This occurs 
through increasing contact between the rural and 
urban areas through the improvement of transporta
tion and communication. To support a concen
trated nonagricultural population, the urban areas 
need an increased food supply, most of which comes 
from the rural agricultural areas, But the rural 
areas must increase their productivity to provide a 
surplus for trade with the cities. Therefore, agri
culture begins to mechanize and specialize.oo 

Other areas begin to specialize in the production of the 
resources needed by manufacturing territories. 

* ~I- *' Out of the proct:.ss of specialization, the 
society's territorial divisions become increasingly in
tegrated economicalIy.97 

Technology spreads to all parts of the society's produc
tion system, including mining, forestry, fishinrr, and agri
culture, which leads to a net decrease in the'" percentage 
of the labor force required in these activities as machinery 
replaces men. On the other hand, administrative and 
clerical pos.itions increase. Communication, trade, and 
transportatlon between the society's regions increases, 
with a resulting decrease in "social distance" between 
areas. The more technologically advanced areas be-

00 Lnbovitz, Ope cit., p. 71. 
01 Laboyitz, op. elt., p. 71. 



come more dominant in their influence on surrounding 
areas. 

This model has been arbitrarily divided into four stages 
for descriptive and analytic purposes. These stages are 
not discrete, but represent points along a continuum. 
The stages iden tified are: 

I. Territorial differentiation is nonexistent in 
stage I. The society is completely rural and each of 
the territorial units is economically independent and 
exhibits similar social and cultural characteristics. 
Technology is simple, based on animate energy 
sources, and is not sufficient to produce a surplus of 
goods and services for trade. 

II. Stage II marks the onset of technological 
change and the concentration of population in one or 
a few areas. Cities develop, but rural areas remain 
economically independent, and social and cultural 
characteristics between the urban and rural areas in
creasingly diverge. The increasing level of tech
nology is territorially contained and affects only the 
area in which it is located. Territorial differentia
tion increases as the urban areas develop and rural 
areas do not (or develop at a slower rate). The 
technology is developed sufficientfY,to permit a sur
plus, which leads to the interterritorial exchange of 
goods and services. 

III. Technology changes across the boundaries 
of the developing areas and begins to pervade the 
whole society. The rural areas begin to specialize 
and develop, arid an economic interdependence 
among the territories ensues. Consequently, the 
areas converge on social and cultural characteristics. 
Rural productivity becomes increasingly closer to ur
ban productivity, and hence, differentiation de
creases among areas. 

IV. The logical extreme of this process is com
plete economic interdependence among the terri
tories, all of which display similar characteris
tics * * * 08 

Labovitz is careful to note that while regi:ons in a society 
may, relative to each other, be in one stage of evolution; 
units within regions, such as states or counties may be at 
different stages of development in relation to each other. 
That is territorial differentiation, or any other form of 
differentiation, is a relative thing, dependent on the posi
tions of the units of analysis relative to each other. 

Various processes may interfere with the progression 
of a soci.ety through the stages described. Such things 
as interference from outside societies through trade may 
lead to stages being skipped, and extreme territorial spe
cialization may counteract trends toward convergence 
in regard to demographic and social characteristics. 

In spite of these possible interferences, the model has 
been empirically supported for regions of the United 
States and to some extent for regions of Canada.oo The 
evidence indicates that as far as regional differentiation 
is concerned, the United States is in stage III. 

os Labovitzt op. roit., p. 72. 
(IQ For example, regions of the United States have heen found to show con

vergence 1 t t1:e degree of urbanization Df regions through the early 1800's, increasing 
divergenco through about 1910, and then increasing convergence up to the 
present time. This finding is crucially important in that the key conc('pt in the 
model described js that of technological development. This concept has been 
difficult to operatiooalize. However, it has heen found that l'easonably high cor
relations exist between urbanization and technological development or rfficicncy. 
See: Jllck P. Gibbs and Sanford Labovitzt "Urbanizationt TechnologYt Dnd the 
Division of Labor: Further Evidence," Pacific Sociological Review, 1 (spring 1964)., 
p .. 8. Thus, urbanization closely follows the predictions concerning territorial 
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This model would lead us to predict that regions of 
the United States will have converging crime rates if in 
fact these rates are either related to such processes as 
urbanization, technological change, industrialization, or 
are related to antecedents of these processes. 

Although it would be desirable to analyze territorial 
differentiation over a long period of time in the United 
States, for illustrative purposes, the degree of differentia
tion at two points in time, 1950 and 1960 is investigated. 
(It would also be desirable to ascertain intercity and intra
city differentiation. However, the purpose here is to 
illustrate an approach which may be useful in predict
ing future crime and delinquency rates, rather than to 
formulate such predictions.) 

A measure of differentiation was computed for seven 
different offenses over nine regions of the Ucited States 
for the two points in time. In addition, measures of 
differentiation were computed for 14 variables which are 
frequently utilized in attempts to explain the differential 
distribution of crime and delinquency in the United 
States. These 14 variables can be roughly located in 3 
general classes of variables : 

1. Indicators of the type of sustenance organization of 
a region: 

a. Percent of regional population employed in 
primary industry such as agriculture, mining, 
and fishing; 

b. Percent of regional population employed in 
secondary industry; that is, manufacturing 
industries; 

c. Percent of regional population employed in 
tertiary industry; that is, in service industries 
and all industries not included in primary 01' 

secondary industry. 
2. Indicators of technological development of a region: 

a. Value added by manufacturing per worker 
(workers include both production and admin
istrative employees, and value added is the 
price of an item minus the cost of producing 
it) ; . 

b. Number of workers per establtshment; 
c. Percent females in the labor force; 
d. Percent of regional population living in urban 

areas. 
3. Indicators of the demographic composition of the 

region: 
a. Percent females married; 
b. Percent children enrolled in school; 
c. Regional fertility ratio; 
d. Percent democratic vote in presidential elec-

tions; 
e. Age dependency ratio; 
f. Sex ratio; 
g. Percent of regional population Negro. 

Table 1 shows the indexes of dissimilarity for th~se 
fourteen variables and the seven offenses. The index of 

differentiation when the period from 1790 to 1960 i. considered. Interestingly 
enough, convergence, divergence, nnd eventual converging trends have been found 
Cor other social and demographIc variables for periods of time ranging from the 
yenrs 1790 to 1960. These trends ItllvC been noted in percent employed in primary 
industry, overage educatIon t ]lercent females employed in the labor f(llce. sex 
rntio t racial composition oC regions, jncome, age dependency ratio, nnd voting 
hehavior _ Somewhat similar results have also been noted for the regions of 
Canada. Sec: Labovitz, op ... cit., and Ross Purdy, UTerritorial Differentialion and 
Societal Chi...~ge: Further Evidence," unpublished manuscript, Washington Stat,:" 
University, 1966. 
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dissimilarity is computed by means of the following 
formula: 

ID= ('$/X_Y/)/2 100 

Table 1.-lndices of Dissimilarity of Selected Vari
ables for Regions of the United States, 1950 and 
1960 

Variables 

1. Percent in primary industry ...................... . 
2. Percent in secondary industry ••••••••••••• __ .••••• 
3. Percent ia tertiary industry ••• _ •••••••••••••••.•••• 
4. Value added by manufacturing per worker ••••••••.• 
5. Percent females married ••••••••..•••••••••• _ •••• _ 
6. Percent children enrolled in school •••..•••••.•••••• 
7. Number of workers per esta\\lIshmenL •••• _ •••••••• 
8. Percent femaies in iabor rorcl' •••••••••••.. _ ••...•• 
9. Fertility ratio •••• ____ ._ ....................... _ •• 

10. Percent urban •••••••• _ ••• _ •.•••••.••••••••••• _ •• 
n. Percent democratic vote. __ ••• ___ •• __ • __ •••••••••• 
12. Age dependency ratio ••••••••••.•••••••••••••••• 
13. Sex ratlo __ •••••• __ .•••••••••••••••••.•.•••••••• 

l~: ~';J~3~~ ~i:~~::::::::::.:::::::::::::::::::::::: 
16. Forcible rape rate •••••••••••••••••••••••••••••••• 
17. Robbery rate ••••••••••••••••••.••.••.••••••••••• 
18. Aggravated assault rate ••••••••• _ •.••.•••••••••••• 
19. Burglary rate ••••.•••••.•••••••••••••••••.••••••• 
20. Larceny over $50 rate •••••••••••••••••••••••..••• 
21. Auto theft rate •••••.•••.•..•••••••••••••••••..••. 

Indices of dissimilarity 

1950 1960 

28.1 
17.4 
3.4 

21.4 
1.2 
2.3 

n.3 
4.2 
3.8 

10.0 
12.8 

2.7 
.8 

35.6 
27.8 
13.8 
16.3 
23.8 
12.3 
13.7 
14.3 

26.9 
12.4 
2.4 

16.1 
.9 

2.3 
7.8 
2.2 
3.0 
6.4 
2.7 
1.6 
1.0 

29.2 
21.8 
12.3 
17.1 
14.8 
14:2 
9.6 

16.7 

t The index of dissimilarity ror percent democratic vote was computed for the presidential 
elections of 1948 and 1952. Both elections produced the above result. 

When the interest is in comparing a class of individuals 
or events with the population, X represents the percent 
that each territory has of the class of individuals or events 
under consideration (e.g., percent in primary industry 
percent females married, percent urban, percent mtd.. 
ders) and Y represents the percentage that each region 
has of the total population of all regions. The result in
dicates the minimum percentage of a class of people or 
set of events (e.g., primary industry employees, married 
females, urban resident", murders) that would have to 
move or occur elsewhe,~e to give each region the same 
percentages in the classes of individuals or set of events 
under consideration. Thus, the figure 26.9 for percent 
in primary industry in table 1, indkates that 26.9 percent 
of the people now employed in primary industry would 
have to change regions for all regions to have the same 
percentage of persons employed in primary industry. 
The figure 21.8 percent for murder indicates that 21.8 
percent of the murders which occurred in 1960 would 
have had to occur in other regio,ns for all regions to have 
the same percentage of murders. 

The data presented in table 1 clearly indicates that 
t1;e 14 ~ndependent ,:ariables are converging over re
gions, WIth one exception; namely, sex ratio where there 
is a slight increase in differentiation between 1950 and 
1960. Even over a lO-year period, however, we can 
see that regions are becoming more similar on a range 
of variables. When we look at crime rates, a somewhat 
different picture emerges. The rates of four offenses 
are clearly converging. Regions are becoming more 
alike in regard to their murder rates, their forcible rape 
rates, their aggravated assault rates and the rates for lar
ceny over $50.101 However, in the case of three prop-

100 Jack P. Gibbs, "Occupational Differentiation of Negroes nnd Whites in the 
United States." Social Forces. 44 (December 1965). p. 161. See also Otio Dudley 
Duncan and Beverly Duncan, "Residential Distribution and Occupational Stratifies. 
tio,"." American lournal of Sociology. 60 (March 1955). pp. 493-503. 

01. The Stales making up the regions referred to are as follows; 
New England: Connecticut, Maine, MassachuBetts, New Hampshire, Rhode 

Island, Vermont. 
Middle Atlantic: New J crsey. New York, Pennsylvania. 
East North Central; Illinois, Indiana, Michigant Ohio, Wisconsin .. 

erty offenses, robbery, burglary, and auto theft, increas
ing dissimilarity occurs. 

There are several possible explanations for this oc
currence: 

1. A lO-year period may not be of sufficient length to 
clearly indicate whether crime rates are converging 
or diverging. 

2. It may be that the offense rates that diverge are out
side of the scope of the model. That is, robbery 
rates, burglary rates, and auto theft rates may op
erate independently of the evolutionary processes 
encompassed within the model. 

3. Or, rates for specific crimes may be differentially 
related to patterns of change, and regions may ex
perience patterns of change at different points in 
time. The model predicts that technological de
velopment will occur in some areas and then spread, 
and with the spread, the areas will undergo demo
graphic changes which result in the similarity be
tween regions. If offense rates are differentially 
related to processes of change, the 1950-60 com
parison may have "caught" the regions at different 
points in the evolutionary model which emphasizes 
diversity for some offenses and convergence for 
others. 

Explanatio,ns two and three appear to be the most 
meaningful from an ecological point of view, and data 
is at hand which allow us to crudely evaluate the merit 
of these two explanations. However, since regions are 
being utilized as the unit of analysis, the population in
vestigated consists of nine cases which makes the tech
~iques to I;~ utilized of questionable applicability and 
rnterpretabIlity. What follows, therefore, can be viewed 
best as an indication of the direction that analysis of 
crime and delinquency rates might take to allow us to 
make sound predictions concerning these rates in the 
future. 

A first step in explaining why regional crime rates 
?Ie conve.rging in four instances and diverging in three 
rnstan~es IS the const!'llction of an empirical classification 
of regions on the basiS of changes they are undergoing in 
technology, sustenance organization, and demographic 
composition. The argument here is that an adequate 
explanatio,n of area behavior rates presupposes an ade
quate description of the areas relative to the processes 
of changes they are experiencing. 

In order to achieve this end, in at least an illustrative 
sense, regional'change scores (1950-60) were computed 
for the 14 variables used as indexes of the sustenance or
ganization, the technological development and the dem
o{5raphic composition of the 9 census regions. All re
gions were. foun.d to h~ve experienced decline in percent 
employed rn pnmary mdustry. For all other variables 
regions generally showed slight to high increases with 
only few exceptions. (For example, the percent Negro 
in the total population increased in all regions except 
the three regio,ns involving Southern States where this 
percentage decreased.) 

West North Central: Iowa, Kansas, Minnesota, Missouri, Nebraska, North 
Dakota, Soutb Dakota. 

South Atlantic: Delaware, Florida, Georgia, 1tfaryland, North Carolina, 
South Carolioa, Virginia, West Virginia. 

East South Central: Alabama, Kentucky, Mississippi, Tennessee. 
West South Central: Arkansas, Louisiana, Oklahoma, Texas. 
MO.l~utai~: Arizona, Colorado, Idaho, r.rontana, Nevada, New Mexico, Utah, 

wyoming. 
Pacific: Alaska, California, Hawaii, Oregon, W88hington. 



The question to be answered is whether these 14 
variables represent essentially different aspects of change 
or whether they can be considered manifestations of a 
smaller number of more basic dimensions of change. 
The technique of factor analysis helps supply an answer 
to this question. The results of the factor analysis of 
the "change scores" are presented in table 2. (The 
correlation matrix of the 14 change scores was factored 
by the centroid method and the resulting matrix was 
rotated by the normalized varimax method. Of the fac
tors extracted by this technique three were retained, as 
this appeared sufficient to reconstruct the original cor
relations with little error.) 

Table 2.-Rotated Factor Matrix for Zero-Order 
Correlations Between Changes in Independent 
Variables, 1950-60 

Variable F1 F2 F3 h2 
-------------1'--------

1. Percont In primary industry ••••.•••••••••••.. 
2. Percent in secondary Industry ••.••••• __ •••••• 
3. Percent in tertiary industry •••••• ___ • _______ _ 
4. Value added by manufacturer per worker ____ •• 
5. Percent females married ..•• __ ••• __ •••• __ .••• 
6. Percent children enrolled In schooL ••••• __ ••• 
7. Number workers per establishmenL ••••••••• 
8. Percent females In labor force •••••.. __ .•••••• 
9. Fertlilly ratio •••••••••••••••••••••••• __ ••••• 

10. Percent urban ...................... _ ••••••• 
11. Percent democratic vote •••• __ •••••••• _ •••••• 
12. Age dependency ratio. ____ ••.• __________ • __ _ 
13. Sex raUo __________ ._. ____ •• _ •• ___________ • 
14. Percent Negro _______ • _____________________ _ 

0.85 -0.37 
-.77 .37 
-.54 .20 
-.12 .81 

.55 -.60 
-.07 .16 
-.38 .58 
-.61 .57 

.97 -.04 
-.55 .76 

.85 -.20 

.93 -.21 
-.17 -.83 

.92 -.04 

0.23 
.38 

-.71 
.38 

-.4Q 
.84 
.37 

-.18 
-.02 
-.09 
-.02 
-.17 

.28 

.24 

0.93 
.87 
.84 
.81 
.82 
.74 
.62 
.73 
.94 
.89 
.76 
• 94 
.80 
.91 

Using a loading of 0.45 as an arbitrary cutting point, 
factor I is found to have heavy loadings on changes in 
variables indicating sustenance organization and demo
graphic composition (i.e., percent employed in pri
mary industry, percent employed in secondary industry, 
percent employed in tertiary industry, percent females 
married, fertility ratio, percent democratic vote, age, 
dependency ratio, and percent Negro) . The only devia
tions from this tendency are the low loadings on percent 
children enrolled in school and sex ratio; and the high 
loading on percent females in the labor force which was 
identified as an indicator of technological development. 

Unlike factor I, factor II is characterized by heavy 
loadings on changes in variables characterized as indi
cators of technology (i.e., value added by manufactur
ing per worker, number of WOl'kers per establishment, 
percent females in the labor force, percent urban). The 
only exceptions to this pattern are the high loadings on 
percent females married and so..... ratio, both of which 
were used as indicators of demographic composition of 
the region. 

Factor III is the weakest factar statistically, and its 
meaningful interpretation would appear to require the 
addition of further variables to the analysis. For this 
reason, this factor is not considered in the further analysis. 

It is common practice to attempt to assign sociological 
meaning to the factors which are isolated in the manner 
described above. Perhaps by careful consideration of the 
signs of the factor loadings, it would be possible to. relate 
sociological concepts to the two factors to be used in 

lQ2 Hanan C. Selvin and Warren O. Hagstrom, "The Empirical Classification of 
Form.1 Group .... American Journal of Sociology. 28 (June 1%3). pp. 406-407. 
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further analysis. However, for the purposes at ,hand, it 
is sufficient to refer to factor I as representing a dimen
sion of change in demographic organization and susten
ance organization and factor II as a dimension repre
senting technological change. 

These two factors which have been isolated can also 
be viewed as dimensions in a space of regional change. 
Each region can be located at a point in the two-dimen
sional space determined by the region's scores on each of 
the two factors. As Selvin and Hagstrom note: 

* * * even the "crudest possible measurement" 
-the classification of each group as high or low 
on each dimension is adequate for this purpose.102 

When regions are scored on the two change dimen
sions, we find that the regions cluster into the four 
theoretically possible types. The New England, middle 
Atlantic, and east north-central regions can be character
ized as high on demographic and sustenance change, but 
low on technological change. The south Atlantic re
gion is low on both change dimensions. High on tech
nological change but low on demographic and sustenance 
change are the east south-central, the west south-central, 
and the Mountain regions. The west north-central reo:' 
gion and the Pacific region ~core high on both change 
dimensions . 

When regional crime rates are viewed in light of the 
typological lo.cation of the regions on the dimensions of 
change, rather interesting patterns appear. These re
sults are found in table 3. What becomes immediately 
apparent is that change, particularly technological change 
is associated with high rates of crime. If however, re
gions are undergoing high rates of change in demo
graphic and sustenance characteristics alone, a low rate 
of crime tencl~ to occur (the exception is that these re
gions have high rates of auto theft). Regions character
ized by low rates on both dimensions of change are char
acterized by low rates of property offenses but high rates 
of crime against persons; namely, murder and aggra
vated assault. 

It is interesting to note that the offense rates which 
were diverging when all regions were considered to
gether (robbery, burglary, and auto theft), are all high 
when the region is changing on both dimensions. Auto 
theft, in particular, is· associated with both kinds of 
change. Burglary is associated with technological change 
and with the occurrence of both technological change and 
change in demograpl>ic composition and technology when 
they occur together. Robbery is associated only with 
change on both dimensions. Thus, it appears that the 
divergences from the general evolutionary model can 
be accounted for by the differential rates of change in 
regions within a given segment of time. It is also ap
parent that these offenses are not outside of the scope of 
the evolutionary mooel, in the sense of being independent 
of the types of change that the model encompasses. 

It should be noted that table 1 illustrates the degree to 
which regions are becoming similar or dissimiiar, whereas, 
table 3 compares relative crime rates at one point in time 
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Table 3.-1960 Crime Rates by "Interpretable" Change Factor Patterns, 1950-60 

factors I Crime rates I 

II Murder Rape Robbery Aggravated 
assault 

Burglary Larceny Auto theft 

High. 
Low. 
High. 

Do. 

I High designations on factor scores and crime rates Indicate that the regions Involved had factor scores and crime rates above the overall regional means. Low designations Indicate 
regional scores and rates below the overall regional mean. 

for regions undergoing particular types of change. 
Thus, it is rather problematic to merge the findings of 
these two tables. 

It might be argued that the areas currently undergoing 
only high rates of demographic and sustenance changes 
are the ones from which technological development 
spread (these are New England, middle Atlantic, and 
east north central), and these areas are no longer subject 
to extensive technological change relative to other re
gions. The next area experiencing massive technological 
change; could be assumed to be the west coast and the 
west north-central region. This area, as a result, is cur
rently undergoing demographic and sustenance changes 
as well as changes in technology. The most recent areas 
to undergo technological change appear to be the east 
south-central, the west south-central, and the mountain 
regions. These areas, however, have not as yet experi~ 
enced a high rate of demographic change relative to 
other areas, which according to the model eventually ac
company changes in technology. The south Atlantic 
region has yet to undergo high rates of technological 
change relative to other regions of the United States. 

If this is the pattern of change which is occurring, it 
suggests not that we can anticipate that as the rate of 
technological change in a region decreases we can expect 
decreasing rates of crime or that as technological change 
occurs in an area we can anticipate increasing rates of 
crime per se. (That is, for example, we cannot predict 
that if the rate of technological change decreases in the 
Pacific States and increases in the South Atlantic States 
these regions will have decreasing and increasing crime 
rates respectively.) Rather, what is suggested is that 
as areas of the United States experience changes in tech
nology, sustenance organization, and demographic com
position their rates of criminal offenses will become rela
tively more alike. Nothing in fact has been said about 
increasing or decreasing rates of crime per se, but only 
about a region's crime rates relative to the rates of other 
regions. We can conclude that areas undergoing tech
nological change, and technological and demographic and 
sustenance change have higher rates of crimes than do 
areas undergoing only high rates of demographic and sus
tenance change, or areas undergoing low rates of change 
on both dimensions. 

103 It might be possible to interpret these findings 88 providing indirect support 
for tho "cultural lag theory" which states that because culture is interrelated, the 
uneven rate of change amung its parts disturbs the equilibrium of the whole. 
This disturbance of the equilibriuDl is contended to be productive of forms of 
social disorganization, including crime and delinquency. William F. Ogburn and 
Meyer F. Nimkoff, "Sociology" (Boston: Houghton Mimin, 1958, 3d edition) 

No attempt is made here to suggest the causal process 
involved in the relationship between types of change 
and crime rates. With the data at hand and the theories 
available, it is not reasonable to speculate concerning the 
processes by which technological changes are productive 
of high rates of crime, particularly when these changes 
occur in conjunction with demographic and sustenance 
changes.103 

The implications of these conclusions for the control of 
crime and delinquency are, therefore, not immediately 
clear. Obviously, the solution to the crime problem does 
not lie simply in cleaning up slums, improving educa
tional facilities, and in the curtailment of unemployment. 
Nor can these conclusions be construed as an argument 
for either a "hands off policy" or for the maintenance of 
the status quo. 

Rather, the implication may be that it is necessary to 
explore the creation of a system of social accounts. Such 
a system was suggested by the National Commission on 
Technology, Automation, and Economic Progress. In 
the report of this Commission it was suggested that a-

* * * system of social accounts * * * would in
dicate the social benefits and social costs of invest
ments and services and thus reflect the true cost of 
a product. In such an approach, production and 
innovation would be measured, not simply in terms 
of its profitability to an individual or a corporation, 
but in relation to how it affects the society from the 
standpoint of the common good. There would be 
ovelviews of entire areas of social need, like housing 
and education, and analyses of the gross national 
product from the point of view of economic oppor
tunity and social mobility.lo4 

The greatest problem surrounding such an accounting 
system is, of course, the definition of what constitute 
social benefits and what constitute social costs. Scien
tific answers to such value questions are impossible. The 
role of the social scientist at this point is to further knowl
edge concerning the relationship between rates of crime 
and delinquency and the social structure and its changes 
in Amfirican society. 

p. 711. However I the argument here is not that the lag between changes in 
clements of culture are productive of social disorganization, but lhther that various 
types of change are directly associated with high and low rates of crime. 

1m National Commission on Technology, Automation, Qod Economic Progress, 
uTechnology and The American Economy" (WashingtoD, D.C.: Government Print .. 
ing Office, 1966). 
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Programs designed to compensate persons injured by 
crimes of violence represent, in an important sense, an 
attempt to placate a public opinion often unnerved and 
resentful of what is viewed as a rising tide of aggressive 
criminal activity. In this respect, such programs suggest 
that State authorities concede an inability to ameliorate 
to any great degree the tnreat of violent crime, and that 
they assume as a public burden the consequences of such 
crime. It is, of course, obvious that there will always be 
a certain level of violent activity in any human order 
and that there will always be a number of innocent vic
tims of the depredations of others. But the emergence 
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and the extraordinary recent popularity of schemes to 
compensate victims of violent crimes can be most readily 
understood as a response to the ever increasing degrees of 
anonymity, urban living, juvenile precocity, social change, 
and other crime-related factors in American society and 
throughout the world. 

Such items do not, however, exhaust the fa,ctors lying 
behind the appearance of victim-compensation programs, 
and an understanding of the source of support for such 
legislation is most important for an understanding of the 
virtues and demerits of victim compensation in general 
and the specific elements of different kinds of proposals. 

There is a certain spirit gradually becoming pervasive 
in the contemporary world that is fundamentally behind 
plans for the payment of money to individuals who have 
been deprived of their usual livelihood, have been sub
jected to unusual expense for personal injury, or have 
lost their source of support because of violent crime. 
This spirit is by no means altogether new; rather it is the 
ever expanding realms which it has come to embrace that 
are noteworthy. 

Of the two major components of the ethos underlying 
victim compensation, the first is essentially compassion
ate: people have been hurt through no fault of their own; 
therefore, it is a moral obligation 'Of those more fortunate 
to assist such persons. The second element is the product 
of an economic rationality which suggests that failure to 
make adequate provision for incap<j,citated persons ulti
mately deprives all members of the society of common 
benefits. "No man is an island," viewed as a principle 
of social policy, may be considered to include elements 
both of charitable impulses and of impulses of self-interest. 

Programs calling for compensation to victims of violent 
crime are a relatively easy social and political goal, much 
easier than plans to compensate victims of circumstances 
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which might reasonably be related to their own lack of 
intelligence or care, or even to their inadvertent misfor
tune at the hands of natural phenomena, such as light
ning. Persons are expected to insure and protect 
themselves, by available methods, against various depriva
tions, however fortuitous, which might be visited upon 
them, or, failing this, to locate resources in themselves or 
elsewhere for self-assistance. Lacking such ability or 
initiative, they are usually expected to fall under the 
auspices of regular welfare programs established to serve 
the disabled or deprived. In the event of consequences 
which a person could be said to have brought upon him
self, however ill-equipped he might haVe! been to have 
avoided such injury, then it is usually deemed that the 
matter is of no further social concern unless the person 
comes within the preestablished programs for those 
patently beyond self-help. 

In such terms, compensation for victims of violent 
crime can be seen to be the extraction from the innumer
able crippling events attendant upon human existence of 
a particular set of circumsta.!lCeS for the attention of pub
lic authorities and the expenditure of public funds. 

The first issue involved in consideration of programs of 
victim compensation is ideological. Is the polity de
sirous of allocating what must always be seen as limited 
resources to this particular class of recipient? Behind a 
resolution of this fundamental issue lies an orientation to 
the proper function of government, and a consideration 
of alternative ways in which the given resources might be 
utilized. Before any conclusion is possible regarding 
these matters, it is essential to be able to indicate the 
amount of money and the kinds of resources which would 
be involved in a victim compensation program, though, 
obviously, considerable control may be exerted over the 
dimensions of the program in terms of the ingredients 
included within it. 

There are also a number of procedural matters re
quiring careful attention before a blueprint for victim 
compensation can adequately be drawn and then given 
proper evaluative consideration. It must be determlned, 
among other things, who will be eligible for compensa
tion. Victims of designated violent crimes may be com
pensated or compensation eligibility may be determined 
in terms of the consequences of an offense rather than in 
terms of the offense itself. Arson, for example, is gen
erally regarded as a crime against property, though it 
may inflict in juries upon persons more serious than those 
involved in what normally are considered to be crimes of 
violence. I t is arguable whether arson victims should 
fall within t~e bounds of a victim compensation program. 

There are also problems concerned with the way in 
which possible involvement of the victim in the perpetra
tion of an offense may affect his right to be compensated 
for the consequences of tI-.at offense. Such involvement 
may conceivably disqualify him altogether for assistance, 
or perhaps it may be viewed as reducing the amount to 
which he will be entitled. Among many other questions, 
the following represent a sample of items which must be 
given attention in victim compensation proposals: Should 

.1 This is the. prediction of Dean Lohman of the School of Criminology, Univer. 
41ty of Califorrua, Berkeley. Cross, "Recompense for Violence," 201 Nation 304 305 
(1965). • 

crimes involving only members of the same family entitle 
the injured person to aid? Shauld payments be granted 
in a lump sum, or should they be awarded over a period 
of time with provision for regular review? Should there 
be a special compensation board to rule upon claims, or 
should this task be assigned to tribunals already in exist
ence? Should individuals who possess adequate finan
cial resources to pay for tlleir own care and support in 
the event of criminally inflicted injury nonetheless be 
given compensation? Should appeals from decisions re
garding compensation be allowed, or should an adminis
trative decision represent the final determination of the 
matter? 

Answers to questions such as these are most basically 
related to a conception of the reasons why the State should 
undertake to compensate victims of violent crime and the 
purposes which such compensation !;eeks to achieve. If, 
for instance, the goal of assistance is to return to "normal" 
living all persons who h:.we been thrust out of the social 
stream through violent crime, it seems reasonable to main
tain that contributory negligence on their part, at least 
to the extent that it is short of behavior violative of the 
criminal code, should not interfere with the amount of the 
award. If justification for a program of victim compen
sation lies in t.l].e view.that the State owes an obligation to 
its citizens for failure to protect them adequately, then 
presumably the failure of a victim to have taken reason
able advantage of those resources afforded by the State 
would disqualify him from compensation. Negligence 
in heeding police warnings about traversing certain city 
areas alone after dark, failure to cooperate with a police 
investigation, and similar dereliction, given such a ra
tionale for campensation, would disqualify a victim from 
State aid. 

Finally, and most importantly, plans for the compen
sation of victims of violent crime have to be regarded in 
the light of a range of issues, most of them empirical, con
cerning the impact of such plans upon various social 
arrangements. It is possible that victim compensation 
may contribute to an increase in the amoUnt of crime, 
presumably because offenders, knowing that their victim 
will likely be cared for, will feel less inhibited about in
juring them. Victims too may take fewer precautions to 
insure their own safety or, more likely than either of these 
outcomes, the program may have no notable influence on 
the extent of violent crime.1 The impact of victim com
pensation on the rehabilitation of offenders also represents 
a question concerning which only speculative answers are 
presently possible. Will an offender feel less guilty about 
his act if the victim is not unduly deprived by the crime? 
And will such a diminution of guiit, if it takes place, 
encourage further criminal activity, 'Or is it essentially ir
relevant to the issue of recidivism? 

There are further issues as well concerning attitudinal 
responses of citizens to the inaugura.tion of programs com
pensating victims of violent crimes. It is possible that 
such programs may be t..t.ken as an admission of hopeless
ness and helplessness on the part of the authorities regard
ing their ability to protect possible victims, and thus may 



contribute to a certain social malaise. Or probably more 
likely, victim compensation programs may be viewed by 
citizens as potentially helpful to them in the event of need 
and as a mark therefore of political interest in their wel
fare and well-being, and thus creative of a degree of social 
comfort. Outcomes of this sort, however, will inevitably 
depend to a considerable degree on the manner in which 
victim compensation programs are drawn, how they are 
publicized, the kinds of cases which they initially embrace, 
and the way in which the details of such cases are trans
mitted to the public, as well as numerous other items 
which create a body of public opinion about a given 
matter. 

In such terms, then, it would seem essential that pro
grams of victim compensation state with some clarity those 
aimg which they desire to achieve and, if their blueprint is 
translated into action, determine by means of relevant 
investigatory procedures whether in fact such goals are 
attained, while establishing as well at the same time what 
other consequences of importance flow from the compen
sation program. 

BACKGROUND OF VICTIM COMPENSATION 

Two themes appear with great regularity ~n discussions 
of proposals for compensation to victims of violent crime. 
The first deals with the historical antecedents of victim 
compensation, the second with an elaboration of the 
amounts of money and other resources allocated for the 
rehabilitation of criminal offenders. Both items contain 
a good deal of polemical force, the first because it can 
point to the presumed good sense of our forebears in estab
lishing a precedent subsequently abandoned for ill-con
ceived reasons, and the second because it can be employed 
to imply that there exists a basic injustice in the expendi
ture of public funds for the benefit of "bad" persons to the 
neglect of "good" people. Neither item, however, despite 
its apparent attraction, would seem on closer examination 
to be of substantial importance or of direct relevance to a 
determination of the value of victim compensation as a 
desirable contemporary social policy. 

The historical biography of victim compensation can be 
drawn from a long and impressive list of policies in earlier 
times, in a story that usually opens with a recital of the 
provision in the Code of Hammurabi of ancient Babylonia 
(c. 1775 B.C.) which evoked communal responsibility for 
certain crimes where it was impossible to place individual 
blame. According to the code, "If a robber has not been 
caught, the robbed man shall declare his lost property in 
the presence of the god, and the city and governor in 
whose territory and district the robbery was committed, 
shall replace for him his lost property." In addition, it 
was ordered that "if it was a life that was lost, the city and 
Governor shall pay one mina of silver to his heirs." 2 

Quite likely the rule in the Code of Hammurabi was 
designed to encou,age commerce and trade more than it 
was established to assist victims out of a sense of an injus-

• Gordon, Hammurabi's Code 6 (1960); Harper, Code 01 Hammurabi 19 (2d ed. 
1904). CI. Meisel, "The Code of Hammurabi," 21 Intra. L. Rev. 191 (1966). 

• See Hoebel, Law 01 Primitive Man 311 (1954). 

159 

tice done them. Anthropologists believe that a similar 
interest in placating the offended and deterring the pos
sible offender in order to maintain harmonious social life 
underlies the almost ubiquitous provision in preliterate 
societies for payment of monies or goods by the family 
of an offender to the family of the victim of violent 
depredation. It is presumed that, absent such payment, 
a state of social unrest would be created, marked by 
unremitting vendettas.3 

Early systems of law in Western civilization contained 
essentially similar compensation provisions as found in 
preliterate societies, often with exquisitely detailed scales 
of indemnification due to individuals with varying social 
standings and for various kinds of personal injuries.4 

Gradually, such provisions were replaced by a rudimen
tary system of State-operated prosecution for criminal 
offenses, with the authorities decreeing penalties and 
exacting monetary fines which remained in the State treas
ury. Civil remedies came to be and remain available to 
persons who suffer losses through crimes of violence, but 
it is indisputable that such remedies almost always prove 
inadequate because of the poor financial condition and 
prospects of the offender. 

A reading of the historical record of compensation pro
visions would seem to indicate clearly that they were 
closely tied to social structures built upon intricate kin
ship systems and detailed patterns of reciprocal rights 
and obligations. Designated leaders acted primarily as 
arbiters of conflicts which they were otherwise powerless 
to settle, lacking procedures and forces now available to 
the state. Under such conditions, the existence of com
pensation programs in early history and among preliterate 
groups, while interesting and suggestive, provides little 
justification or support for the establishment of such 
programs today. 

The same may be said of those arguments which main
tain that the fact that considerable sums are spent for 
the administration of criminal justice and for the custody 
and training of criminal offenders necessitates out of a 
sense of fairness that equivalent or greater sums be 
expended upon victims of such offenders. This view 
suggests that rehabilitation programs represent something 
of a reward for criminal behavior. Actually, such pro
grams might more reasonably be seen as outlays designed 
to provide benefits to the society at large. Their pre
sumption is that subsequent law-abiding behavior by a 
convicted. offender will relieve the public from the neces
sity of supporting the individual and his family after his 
release through welfare payments or because of his con
tinued criminal activity. Though many criminal offend
ers are in a better condition to take advantage of socIal 
and economic resources following their discharge from 
prison than they were prior to their incarceration, few, 
if any, citizens would be apt to envy the manner in 
which they came by such skills or would probably care to 
exchange experiences with them. It would seem a bet
ter approach to deal with victim compensation programs 
as entities either justifiable on their own merits or un-

• See Crimes and Punishments, 4 Encyclopaedia 01 Religion & Ethics 248-305 
(Hastings cd. repro 1951). 
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acceptable on the same terms rather than as inevitable 
social obligations ensuing from the use of fiscal resources 
for the apprehension, trial, and treatment of criminals. 

VICTIM COMPENSATION IN NEW ZEALAND 
AND ENGLAND 

Material derived from experiences abroad with victim 
compensation programs broadens the perspective on the 
subject in regard to the American scene, and provides 
some indication of how other jurisdictions have dealt with 
various questions now being addressed in the United 
States. 

The idea of victim compensation, following its dis
appearance in early times, was revived with great inten
sity during the last decades of the 19th century and the 
first decade of the present century, and made up a sizable 
segm('nt of the proceedings of several quinquennial meet
ings of the International Prison Congress. At the 1878 
meeting in Stockholm, for instance, the chief justice of 
New Zealand and the secretary of the Howard Associa
tion in England provided a preview of the later pioneer
ing roles of their respective countries in victim compen
sation by joint advocacy of "a more general return, in 
aU nations, to the ancient practice of making reparation 
to the injured * * * a principle object in dealing with 
offenders * * *" IT For William Tallack, the Howard 
Association secretary, and an evangelical Quaker re
former, victim compensation was "one of the problems 
which the Twentieth Century may perhaps work out to 
a more complete extent * * * providing a service of 
much importance to cosmopolitan and international 
jurisprudence." G 

The International Prison Congress' Paris meeting in 
1895 saw five prepared papers on victim indemnification, 
and the delegates adopted the foHowing resolution: 

The Congress believes that there is reason to take 
into serious consideration the propositions which 
have been submitted to it with regard to aUowing the 
injured party a portion of the earnings realized by the 
work of the prisoner in the course of his detention, 
or with regard to constituting a special fund derived 
from fines from which aid should be granted to the 
victims of penal offenses; but thinking it does not 
possess at present the elements which are necessary 
for the solution of these questions, the Congress 
decided to refer them to the more profound study 
of the next International Prison Congress.7 

Thirteen papers, which covered 147 pages of the Pro
ceedings dealt with victim compensation during the 1900 
meeting of the Congress at Brussels. Only the mildest of 
responses followed their presentation and discussion, how
ever, with the delegates accepting the following position: 
"The Congre~~ adopts again the resolution of the Congress 
of Paris to facilitate by reforms in procedure the legal 

position of the party seeking relief by civil action." 8 

Blatantly misstating both the ingredients and the spirit 
of the earlier resolution, the Brussels conclusion, un
adorned and unenthusiastic, effectively managed to bury 
the subject of victim compensation as a significant agenda 
topic at international penological gatherings from thence
forth to the present time. 

Aside from this brief but intense resurgence of the idea 
of victim compensation at the International Prison Con
gress meetingt, only a: few flickerings of concern and 
action on the subject appear in foreign statutes until 
recent times. In his comprehensive worldwide survey, 
conducted for the British Home Office about a decade 
ago, Schafer found fewer than a handful of victim com
pensation programs in existence.o He pointed to a French 
law of 1951 10 providing for the payment of damages to 
victims of motorcar accidents in cases where the offender 
is not known or is found to be partly or totally insolvent.ll 

In Switzerland, a fund derived from the sale of confiscated 
articles may be tapped to provide financial surcease for 
victims of criminal offenses who press their claims through 
a court proceeding. Moneys which the state may have 
extracted from an offender as a guarantee that he will 
hen~eforth keep the peace may also be employed to in
demnify victims.12 Reports from prerevolutionary Cuba 
indicated the ex,istence of an indemnification fund, con
stituted from a portion of prison earnings, fines, donations, 
unclaimed estates of victims of criminal offenses, and 
similar sources which could be employed to alleviate the 
fiscal distress of a person injured by criminal behavior. 
In practice, it was said at the time, the Cuban fund some
times did not possess sufficient amounts to provide the 
necessary compensation, and in such instances relief was 
awarded on a partial basis.13 The French provision, re
stricted to automobile injuries, and the limited provisions 
in Switzerland and Cuba, represented until the last few 
years the only extant compensation programs. 

Interest in victim compensation can thus readily be 
seen to have !~T) dormant, though not far beneath the 
surface of penological thought, over the years. Revival 
of active concern at the present time may clearly be at
tributed directly to the work of Margery Fry, an English 
penal reformer, who set forth her views in a widely at
tended article printed in The Observer in 1957.14 

At first, as her "Arms of the Law," published in 1951, 
indicates, Miss Fry had primarily been interested in com
pensation for victims being paid by the offenders them
selves, on the assumption that, although "compensation 
cannot undo the wrong * * * it will often assuage the 
injury, and it has a real educative value for the offender, 
whether adult or child." 15 It was Miss Fry's emphasis 
on the presumed reformative attributes of restitution that 
underlay her proposals: "Repayment is the best first step 
toward refonnation that a dishonest person can take. It 
is often the ideal solution." 16 

Six years later, disenchanted with the idea of compen
sation to be paid by offenders-she was by then citing a 
1951 court award of £11,500 made to a man blinded by 
an assault which, to be paid at the rate of 5s. a week, 

---------~ -------------------------------------------------------------------------
• Tallack. Reparation to the Injured 3 (1900). 
o rd. at 6. 
7 Teeters, Deliberations of the International Penal & Penitentiary Congresses 88 
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10 Fry. Anns of the Law 126 (1951). 
10 IbId. 



would require 442 years for its totall'ecovery-Miss Fry 
had moved to support of a State compensation program 
for victims of criminal offenses. Undergirding the Fry 
advocacy was an overt commitment to the idea that the 
State must assume the obligation of ameliorating depriva
tions suffered by its members as part of enlightened sodal 
policy. "The principle of clubbing together is venerable 
in British social life," Miss Fry noted, and she drew a 
direct analogy to the industrial insurance program in con
cluding that "the logical way of providing for criminally 
inflicted injuries would be to tax every adult citizen .)(- * * 
to cover a risk to which each is exposed." I. Miss Fry 
felt that "the State which forbids our going armed in 
self-defense cannot disown all responsibility for its occa
sional failure to protect." 18 State compensation, as she 
advocated it, would supplement national insurance bene
fits, and would not interfere with the possibility of dam
age awards against the aggressor in cases of violent crime. 
Such damage awards would provide a supplement to "the 
rather meagre benefits of the compensation scale" which 
was seen as being equivalent to industrial accident grants. 
The advantages of the compensation program would not 
be only economic, but also psychological. "There is a 
natural sense of outrage on the sufferer's part," Miss Fry 
maintained, "which the milder aspect of our modern 
penal methods only exacerbates." 19 

It was largely on the basis of this demand for com
pensation from state sources by Miss Fry that authorides 
in New Zealand and England again began to pay a'ten
tion to the subject, and it was her call which ultimately 
led to the inauguration of the present programs of victim 
compensation in those countries. 

NEW ZEALAND 

Curiously, the first contemp'orary program of victim 
compensation was probably that inaugurated near the 
turn of the century by Great Britain in New Zealand 
among the Maori. In it, the British substituted pecuniary 
restitution for imprisonment for selected criminal acts, 
thus providing legitimacy for the customary Maori 
method of arranging matters.20 This limited experience 
aside, it was the serious attention paid to Margery Fry's 
proposals by several investigatory committees in England 
that led the Government in New Zealand to introduce 
the victim compensation measure that was enacted by 
Parliament late in 1963 and became effective on the first 
of the year in 1964.21 

The New Zealand Criminal Injuries Compensation Bill, 
as the Minister of Justice indicated when first presenting 
it to Parliament,22 is a "cautious" piece of legislation "ru; 
befits a pioneering measure." He hoped that it would 
be enacted and further "enhance the reputation of New 
Zealand for pioneering humanitarian reforms." 23 Pos
sible awards were made equivalent to ceilings prescribed 

11 Fry, 8 J. Public L. 192-3 (1959). 
18 Id. at 193. 
ID Ibid. 
• 0 Tall.ck, Penological & Preventive Principle. 463 (2d cd. 1896). 
:l1 Criminal Injuries Compen.ation Act, Act No. 134 of 1963 (N.Z.). 
2!l N.Z. Pari. Deb. 1865-8 (1963). 
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"The inclusion of the hill In the Government's progrnmme was prompted 
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by the Workers' Compensation Act, The Minister 
thought that the amounts were low, though hardly "nig
gardly." There was a modest limit of NZ£500 collectible 
for pain and suffering, and NZ£l,OOO possible for general 
damages or for pecuniary loss other than through loss of 
wages.2-l Primarily, however, awards were tied closely to 
loss of earnings, and a maximum recovery was established 
at NZ£10, 17.6s. weekly (with a possible addition of £1 
weekly for a dependent wife and lOs. for each dependent 
child) for a period of 6 years. Payments under the com
pulsory third-party insurance required for automobile 
drivers in New Zealand and social security benefits were 
to be deducted from these awards. Initially, regular in
surance payments were also to be subtracted from com
pensation grants, but this provision was stricken in com
mittee and subsequently the Government aligned itself 
with the view that "a man should not be penalised for 
having the foresight to insure himself." 2:; 

The bill limited compensation rather broadly to inju
ries sustained from acts of murder, manslaughter, wound
ings and assaults of various kinds, and sexual offenses 
involving violence or perpetrated on immature persons. 
Apprehension of the offender would not be necessary for 
compensation, nor would an adequate defense by the 
accused categorically eliminate the possibility of payment 
to the victim. The Government reserved to itself the 
right to attempt to collect compensation from the 
offender, if possible, though the victim too could have 
recourse to civil suit. Any amounts recovered by the 
victim would be deducted from his original compensation 
award. 

The New Zealand measure called for the establish
ment of a three-man tribunal to pass upon claims, with 
only the chairman necessarHy having judicial qualifica
tions. Board members were to be appointed for a period 
of 5 years. The Minister of Justice fa-vored nonlegal 
personnel for the remaining two tribunal positions on the 
ground that "public confidence will be greater if people 
feel that the tribunal will decide on the basis of what is 
fair and reasonable rather than on the application of 
strict rules and precedents." 20 Board hearings would nor
mally be held in public, though there were provisions for 
privacy, particularly if sexual matters were involved or if 
the criminal case was in process or pending. The tribu
nal was not bound by evidentiary rules nor could its deci
sions be appealed, with the exception of an order requir
ing the offender to make payments. Such an order was 
challengeable in the Supreme Court. 

Particular ~ ~ress was placed by the Government upon 
the justification for the act. It was not based, the Minis
ter of Justice insisted, "on the premise that the state is 
financially responsible for failing to prevent crime." 
Rather its rationale was equivalent to that of the Work
ers' Compensation Act where liability attached without 
fault on the part of the employer. The reason for this 

supported by the Labour opposition. Nevertheless, there was widespread dis· 
content at grassroots level nnd the charge was freely made that tbe Government 
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emphasis appeared in the remarks of a legislator during 
discussion of the measure. If the State were to grant its 
own liability because of negligence, "the category of those 
who are to be compensated by the State can never be 
closed." 27 Nonetheless, its disclaimer notwithstanding, 
the Govemment measure was almost immediately seen 
as a concession of social obligation ensuing from a failure 
to achieve adequate social contro1. As an early law 
review commentary on the New Zealand measure noted: 

The State has undertaken the protection of the 
public against crime. It should therefore compen
sate the victims of crime, for every crime represents a 
failure by the State to perform its function of pro
tection. In an affluent society such as that of New 
Zealand * .X- .J!- the case may be even stronger than 
in a less fortunate society. For an increase in crime 
seems to be a by-product of the affluent society, per
haps because in such a society the provision of public 
services on an adequate scale tends to be neglected.28 

Within 6 weeks of its first presentation, it could be said 
of the compensation bill that "few measures -1( •• If- * in 
recent years have been so warmly welcomed and so little 
criticised." 29 Enacted without opposition, the compensa
tion measure and the mood surrounding it were described 
in the following manner shortly after the program had 
been placed in operation: 

The Act generally seems to be regarded in New 
Zealand as a sufficiently full and workable measure. 
Crimes resulting in serious injury are relatively in
frequent in this country and the indications are that 
the scheme will not be unduly expensive. The esti
mate is that the yearly cost should not exceed 
N.Z. 30,000 pounds at the outside. Time alone will 
tell whether the act justifies the enthusiasm that has 
marked its passing. As to the desirability of the 
measure there has been no disagreement and there is 
likely to be none. Indeed such a chorus of ap
probation has gone up that one wonders why 
nothing was done long ago. The advantages of 
the act are twofold. There is the material bene
fit from the awards of compensation that may 
be made by the tribunal, and in addition there is 
the psychological effect on the community produced 
bv the very fact that there is such a scheme in exist
ence. While this aspect is of course impossible to 
measure it may well be of the greater importance.3o 

The initial prediction of NZ£30,000 a year to finance 
victim compensation proved, in the first 2 years of the 
act's operation, to be considerably exaggerated. Despite 
the fact that several cases where the injury had occurred 
before the act came into force received awards on the 
basis of special recommendations by the tribunal, only 
seven grants were made during 1964, totaling together 
NZ£1,.D42. These figures increased only slightly in 1965, 
with nine awards totaling NZ£1,599. Applications were, 
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in the words of the Criminal Injuries Compensation 
Board, "surprisingly few." In addition to the awards, five 
orders had been entered for repayment by offenders of 
varying amounts, but collection of such sums had not yet 
been effected by the end of 1965. In summing up its first 
2 years' experience with the act, the board made the fol-
10'W-ing observations: 

.J!- * * The Act has not been used as much as was 
expected, so its cost to the taxpayer has been small; 
it has adequately met the needs of some necessitous 
cases; no unexpected difficulties have been experi
enced in its operation; the recovery of a portion of the 
compensation from offenders may have psychological 
value for the prevention of certain kinds of offences.31 

GREAT BRITAIN 

The proposal of Margery Fry regarding compensation 
by the State to victims of criminal offenses, printed in 
1957, produced an intense and continuing reaction in 
Britain almost from the moment it appeared, indicating 
clearly the fertile political and social climate into which 
these ideas had been placed. In 1957 and 1958, several 
questions on victim compensation were addressed to the 
Home Secretary in Parliament, and elicited the comment 
that the matter was under study by the Govemment. 
In particular, the Secretary said, the Government was 
interested in the "wider question whether greater use 
could be made in our penal system of the principle of 
restitution by the offender." The issue here, he felt, 
"raises more far-reaching issues than Miss Fry's proposals 
and must be considered in the general context of our 
methods of dealing with offenders.32 Meanwhile, two 
Labour members of Parliament introduced Private Mem
bers' Bills in 1959 and 1960 and each year thereafter until 
1965 calling for payment to victims of criminal offend
ers and their dependents in the same manner as provided 
for persons insured under the National Insurance (Indus
trial Accidents) Act of 1946.83 "All these attempts were 
blocked by the Conservative Government," they report, 
however, "and in no case was there a full debate on the 
Bill, owing to the fact that neither of us had sufficient 
priority on the Private Members' ballot." 34 

In 1959, publication of the Government document, 
"Penal Practice in a Changing Society," provided great 
impetus for a thoroughgoing consideration of a progranl 
of victim compensation, emphasizing, as had the Home 
Secretary, the idea of payments by the offender rather 
than by the state: 

It may well be that our penal system would not 
only provide a muTe effective deterrent to crime, 
but would also find a greater moral value, if the con
cept of personal reparation to the victim were added 
to the concepts of deterrence by punishment and of 
reform by training. It is also possible to hold that 
the redemptive value of punisbnent to the individual 
offender would be greater if it were made to include 
a realisation of the injury he had done to his victim 
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as well as to the order of society, and the need to 
make personal reparation for that injury. The reali
sation of this concept could, however, be considered 
only in the context of * * * a general reexamina
tion of penal philosophy and practice * * * and 
its application to those sentenced to imprisonment 
could not be separated from the considerations 
affecting the level of a prisoner's earnings.s5 

The paper also paid heed to Miss Fry's idea regarding 
State compensation, but noted that "this proposal presents 
many practi.cal difficulties." Nonetheless, it was pointed 
out, the Government had decided to establish a working 
party to examine the proposal in detail and determine if 
it could be made operative. 

It was with prisoners' earnings, however, that the com
mittee was most concerned, and the report hovered over 
the attractions of paying regular wages commensurate 
with those prevailing in the outside world-"the economic 
rate for the job"-to prison inmates. "The problems of 
work in prisons," the report noted, "will never be solved 
until society as a whole accept.s that prisons do not work 
in an economic vacuum, and that prisoners are members 
of the working community, temporarily segregated, and 
not economic outcasts." se Having ventured so far, the 
report suddenly drew back, seemingly a little awed by its 
own boldness, and noted that the matter of commensurate 
wages for inmates was under study by the United 
Nations,S7 had never been adopted in any country, and 
could not be resolved "until the general level of produc
tivityand efficiency of prison industry approximates much 
more closely to that of outside industry." But, among 
other things, including the potential moral value of allow
ing the offender in prison to assume greater responsibility 
and to exercise the faculty of economic choice, it was the 
idea of turning a certain portion of inmates' wages to 
restitutive purposes that most appeared to have caught the 
imagination of the persons preparing the paper on penal 
policy. 

The British Working Party report on compensation, 
appearing in June 1961,88 has been aptly described as giv
ing the impression of "being more concerned with finding 
difficulties than with overcoming them." S9 The report is 
laden with phrases such as "a multiplicity of practical 
problems," "most formidable complexities," and similar 
invocations of potential quagmires. Compensation, the 
report advocated, should be "based mainly on considera
tions of sympathy for the innocent victim," and under no 
circumstances on "the proposition that the State has a 
duty to protect its members from unlawful violence and 
that if it fails to do so it should pay compensation." The 
Working Party regarded this idea of State responsibility 
with utter anguish, finding it "both fallacious and danger
ous." 40 Not atypical is the manner in which the Working 
Party approached the question of compensation for pain 
and suffering: 

The decision whether or not compensation should 
be paid in respect of psychological disabilities would 
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amount, in effect, to a choice b;;tween two evils. 
On the ooe hand, the admission of such disabilities 
would increase the risk of fraud, since psychological 
disturbances may be subconsciously exaggerated, or 
even deliberately faked, and claims in respect of them 
can be supported by medical evidence which may 
be unreliable but cannot easily be rebutted; moreover, 
even if such disturbances are genuine, they may not 
have been caused or aggravated by the crime. On 
the other hand, if any strict test were attempted 
some genuine cases would undoubtedly be excluded. 
The decisioo would be particularly difficult when 
there was no physical injury sufficient to afford evi
dence that an attack had occurred; there are grave 
cases, particularly of rape, in which there is little or 
no physical injury.41 

Ultimately, six basic considerations were thought by the 
Working Party to be essential for an adequate compen
sation program: (1) It must be possible to justify it 00 

grounds which do not postulate State liability for the con
sequences of all crimes, whether against the person or 
against property; (2) it must provide an effective prac
tical means, whether by definition or otherwise, of dis
tinguishing the types of crime for which compensation is 
to be paid from those for which it is not; (3) it must pro
vide means of distinguishing the deserving claimant from 
the undeserving or fraudulent which will both be effective 
in operatioo and appear manifestly fair; (4) it must not 
prejudice the work of the criminal courts or of the police; 
(5) it must not have undesirable repercussions on the N a
tional Insurance or Industrial Injuries scheme; and (6) 
the cost of administration must not be disproportiooately 
high. Using these six principles as guidelines, the: Work
ing Party examined two kinds of compensation scherr.~s; 
One was broadly similar to the industrial injuries scheme 
and the second was a program under which compensation 
based upon common law damages for assault could be 
claimed from the Government with recourse to the courts 
in disputed cases. Advantages, and particularlydisad
vantages, of both types of approaches were indicated, and 
likely costs estimated. Under the Industrial Injuries type 
program, the Working Party guessed, the annual cost to 
the Exchequer in the year 1959 would have been 
£955,000; under the court scheme that amount would 
have risen to £1,517,000.42 Though the tone of the re
ports seemed to indicate that some kind of compensation 
program was inevitable, it was obvious that the Working 
Party was not enthralled at the prospect. 

The views of the AdvisOlY Committee on Policy of the 
Conservative Party, appointed on the heels of the Work
ing Party's report, were a good deal more sophisticated 
and less fretful. Nibbling away somewhat, the advisory 
committee was able to reduce the maximum estimate of 
cost to about £1 million a year, a sum which it found to 
be "not a large charge on public funds in relation to the 
importance of the principle." 43 Particularly compelling 
was the unequivocal endorsement of the advisory commit
tee of the necessity for a compensation program of some 
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nature, and its strong, well-reasoned support of an ap
proach based on the principle of the Industrial Injuries 
Act. The committee quickly decided that all persons, 
regardless of income and assets, should be eligible for com
pensation, but that a ceiling equal to three times the latest 
published figure for average industrial earnings should 
be established for compensation claims. Of special im
portance for the program eventually adopted in Britain 
was the committee's recommendation that no claims for 
less than £50 be entertained. Otherwise, compensation 
would become "more in the nature of a gratuiiy" and an 
e.xcesslve number of petty actions would be forthcoming.H 

Quite different from the New Zc:aland program, too, was 
the strong recommendation that, in the event of m~cessity 
or dispute, the alleged criminal could be a compellable 
witness, though he would, of course, retain his usual right 
to refuse to answer incriminating inquiries:15 The com
mittee was also particularly articulate on the relationship 
of compensation to the entire field of penal policy: 

Any man understands the justice of being required 
to compensate another whom he has injured, but if 
a person is required to make payment to the State 
after he has already been punished by imprisonment 
or fine he will inevitably regard it as a second pun
ishment and grossly unfair. The questions involved 
enter the fields of penology and rehabilitation of 
criminals, and also raise such important issues as 
the payment of prisoners for work done by them 
while in prison. It is impossible to try to deal with 
such matters in a pamphlet such as this, and we must 
content ourselves by saying that we are sure that the 
question of compensation ought to be dealt with on 
its own merits: if the consequence is to draw atten
tion to other problems, which already exist, then it 
may be no bad thing to have sharpened the need for 
discussing them as well. 46 

Movement toward the inauguration of a victim com
pensation program in Britain, spurred by the favorable 
report of the Advisory Committee on Policy of the Con
servative Party, received further impetus soon afteIWard 
with the issuance of a carefully considf'!red document pre
pared by members of the British section of the Inter
national Commission of Jurists. As early as May 1958, 
"Justice," as this nonparty group called itself, had pub
lished a letter in the Times of London favoring victim 
compensation.47 The Justice report challenged the 
Working Party thesis that the State was not neces~arily 
responsible for the consequences of criminal offenses, cit
ing its acceptance of responsibility for injuries brought 
about by foreign aggression, its concern for the protection 
of property, and its insistence on support of the citizen in 
various matters of law enforcement. Imprisonment of of
fenders, a State measure, inhibits the possibility of recovery 
of damages by a victim of violence, Justice argued, and 
its report warned that "neglect of the interest of victims 
of violence has made a deep impression on the public 
and may stimulate in them a desire for revenge, and may 

"Id. Dt 13. 
.. Id. at 14. 
.. Id. al 17. 
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diminish the amount of public support for an enlightened 
penal policy." 48 Nonetheless, even granting the legiti
macy of its vie'Vs, the Justice report was not altogether 
convinr.ed that they supported a theory of public liability 
for criminal violence; instead, they were seen as compel
ling reasons for compensation for injuries ensuant upon 
the commission of such offenses. 

Much attention was devoted by the Justice group to a 
specific delineation of those types of offenses and those 
circumstances which could be considered "crimes of 
violence" for the purpose of compensation. In a rather 
involved bit of reasoning, tl1e Justice report recom
mended, for instance, that less aggr.::vated forms of assault 
and some sexual offenses should h included in a precise 
schedule of those acts permitting compensation. Under 
such conditions, it was maintained, the victim would not 
feel a necessity to exaggerate the offense in order to qualify 
for assistance. In addition, though the evidence might 
fall short for conviction of a more serious charge, the 
necessary ingredients of such an offense might have been 
present. 

Both schemes proposed by the Working Party-that 
of an Industrial Insurance kind of program and that of a 
common law court program-were rejected by the Justice 
rp,port in favor of a hybrid arrangement, to be "based on 
the needs of the victim and the nature of his injuries." 40 

Under the suggested approach, immediate hardship 
caused by a crime of violence could be alleviated by a 
so-called "first aid" benefit. Victims who were not earn
ing would receive lump-sum awards; those gainfully 
employed would be eligible for reviewable weekly pay
ments for loss of earnings. For such assistance, the victim 
would assign his right of action against the offender 
to tht:; State which might attempt recovery. Such 
recovery, however, was deemed generally inadvisable: 

Fax from advancing the rehabilitation of the 
offender, compulsory reparation to the victim might 
goad the offender into committing further offenses, 
especially if he considered the victim to be unworthy 
of compensation. There is also the possibility that 
an order for compensation against an impecunious 
offender might encourage him to steal in order to 
meet his obligation to the victim. 50 

Finally, measuring the cost of its proposal against the 
estimates of the Working Party, the Justice committee 
concluded that it would cost the Exchequer about 
£1,250,000 annually, though the precise figure would 
vary with the contents of the. schedule of offenses provid
ing eligibility for compensation. 

The three reports prepared in Britain rapidly stirred 
public interest i.n victim compensation and, as in New 
Zealand, support appeared to be virtually unanimous. 
Even the Times, though reserved in its own endorsement 
referred to "the strength of public feeling that something 
should be done about the many melancholy cases that 
are Known to occur." 51 In the House of Lords, during 
debate late in 1962, a Conservative member pointed out 
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to his party the political virtues of speedy action on 
victim compensation now that several major studies had 
been completed: 

I do not think I am guilty of wild or extravagant 
language or unnecessary hyperbole if I say that the 
popularity of the Government is not at the moment 
at its zenith. Fervent supporters of the Government 
such as myself frequently pray that the Government 
should be given more chances to do something which 
is both popular and right. My Lords, here is their 
chance. 52 

It was to be almost a year and a half, however, before 
the Government was ready to present the ekments of its 
proposed program of victim compensation. When it did 
so it stressed that "it is impossible to forecast with any 
assurance * * * how many persons would apply for 
compensation" and that there "must be safeguards to 
ensure that, so far as possible, public money is not wasted 
on fraudulent or unmerited applications." 53 The Gov
ernment had decided it "best to start with a flexible 
scheme which can be altered in the light of experience" 
and propo~ed an experimental, nonstatutory program in 
which compensation would be ex gratia/4 out of a sense 
of sympathy rather than as a concession of State liability. 

The March 1964 White Paper outlining the Govern
ment plan underwent extensive debate in Parliament 55 

before the final, slightly revised version was promulgated 
later in the year, to take effect on the first of August. As 
it ultimately emerged, the victim compensation program 
was to be administered by a Criminal Injuries Compen
sation Board, consisting of six legally trained members 
:tppointed by the Home Secretary and the Secretary of 
State for Ireland. A single member would be responsible 
for a decision on the cases assigned to him, which he 
would review only on the basis of written submissions. 
His ruling would be appealable to three members of the 
board, other than himself. No further appeal or minis
terial review would be possible. 

Compensation could be awarded where the applicant 
(or his surviving spouse or dependents a('ting in his name) 
suffered personal injury which was either directly attribu
table to an offense or to an arrest or attempted arrest on 
his part of a suspected offender. Injuries sustained from 
an attempt to prevent an offense or to assist a constable 
in the performance of his duty qualified for compensa
tion. No specific list of offenses tating eligibility was 
provided. "What matters more than the name of the 
offence," the Home Secretary told the House of Com
mons, "is the circumstances of the incident." 56 The vic
tim or his dependent would have had to sustain at least 
3 weeks' loss of earnings or an injury for which not less 
than £50 would be awarded. The claim had to be based 
on offense~ occurring after the commencement of the 
program, and the circumstances of the injury would have 
had to been reported to the police without delay. Appli
cants were required, when requested, to submit to medical 
examination. 
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The White Paper made it clear, in addition, that all 
applications growing out of sexual offenses, particularly 
if there had been a delay in reporting the offense, would 
be examined closely to determine if there was any respon
sibility for the act on the part of the victim. Awards 
would be possible for pain and suffering growing from 
victimization by rape or by other sexual offenses and 
for childbirth resulting from such offenses when the 
woman was not eligible for a maternity grant under the 
National Insurance Scheme. Compensation would not be 
awarded, however, for the maintenance of a child born 
as a result of a sexual offense. Offenses committed 
against a member of the offender's family living with him 
at the time, as well as motoring offenses, would also be 
excluded from compensation. 

Payments in general were to be made in a lump sum 
rather than periodically. For the living victim, paymt;nt 
wou}d be equivalent to loss of earning or of earning 
capacity, but could not exceed twice the average of indus
trial earnings at the time when the injury was sustained. 51 

There would be nQ exemplary or punitive damages. 
Provocation would be considered to reduce the amount 
of compensation or to serve to reject the claim altogether. 
Lady Wootton's objection to this provision, quoted below, 
failed to move the Government to alter it: 

I think the end of this story will be that it will 
be found impossible to determine the measure of 
fault of the victim * * * This attempt to assess peo
ple's needs after they have suffered serious and pos
sibly permanent injury by the question of whether 
it is their fatdt or anybody else's fault is an illogical 
and uncivilised approach to the subject.58 

Legal representation was possible at review hearings, 
where all material bearing on the case might be admitted. 
Costs of such counsel would not be reimbursed. Hear
ings were to be informal and private. Any common law 
satisfa..ction which tlle applicant might gain from the 
offender would be subtracted from his compensation or 
repaid to the board if an award had been made earlier. 

It was, after all was said and done, with a certain 
humility found both unusual and refreshing by Parlia
ment members that the Govermnent put forward its victim 
compensation proposal: 

There being virtually no previous experience any
where in the world to draw upon, the Government 
readily accepts that there is scope for argument both 
on the principles and on the details of any compen
sation scheme, and do not cl?-im that the, arrange
ments proposed * * * are incapable of further 
improvement in the light of experience. These pro
posals are put forward as a practical method of 
meeting what is now an acknowledged need simply 
and quickly, and of ensuring that, in all the consid
eration which is being given to new and more effec
tive methods of treating offenders, the sufferings of 
innocent vict'ims of violent crime do not ~o 
unregarded.59 

of the Government proposal: 
My Lords, we all know the story of the airman who cnme down by parachute 

at a lonely spot on the YorksMre Moors and who asked the 6rst pelson he met 
what was the best way to Leeds. The only answer he got was, "If I 10!'~ .. _ 1·-1 to 
go to Leeds I wouldn't start here." 

257 H.L. Deb. 1377-8 (1964). 
00 69.\ H.C. Deb. 1131 (19&1). 
G7 About S50 a week lor men, 825 lor women in 1965. 
"" 257 n.L. Deb. 1381 (1964). "9 CMD. 2323 at 7-8 (1964). 
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The first full report of the criminal injuries compensa
tion board covered 8 months, from August 1964 through 
the end of the board's fiscal year on March 31, 1965.60 

Dur.ing this period, 554 applications had been filed and 
122 cases had been completed, drawing payments totaling 
£33,430, 145. 6d. Expenditures on items other than com
pensation h<ld come to £16,412, for an 8-month total of 
about £50,000 for operating the victim compensation pro
gram. This total, however, had been severely affected by 
the low number of applications made during the board's 
very first months of operation and by the fact that the 
settlements made represented tae easiest and most simple 
cases. 

Four cases had been carried to a hearing before three 
board members in this period. Two resulted in confirma
tion of a decision to reject the application. At the third, 
new evidence caused the board to increase the earlier 
award granted by a single member, and at the last a claim 
which had been disallowed was permitted after the appli
cant and a witness testified convincingly to the details of 
the offense upon which the application had been founded. 
Despite Parliamentary forebodings, the board was able to 
report that "so far we have had very few claims indeed 
which give rise to a suspicion of fraud. a1 Its only request, 
granted shortly thereafter, was to alter its procedure so 
that a single member might refer a case for board hearing 
without first having to allow or to reject the claim. 

Three general matters came in for board comment. It 
was noted, without comment, that the board did not 
possess the power to award compensation for acts com
mitted by persons under the statutory age of discretion 
(10 in England and 8 in Scotland) since, under law, these 
could not be considered criminal offenses. Second, it was 
pointed out, apparently because there had been some 
misunderstanding about the matter, that the board did not 
have power to provide any "reward" beyond compensa
tion for public-spirited action by citizens in the aid of law 
enforcement personnel which did not result in injury. 
Finally, on the matter of recovering money from offenders, 
the board made the following observation: 

Whilst we do not make any special inquiries ,:bout 
an offender's means, we are so far as possible keeping 
records to see whether any of them are worth "pow
der and shot." If the Scheme became statutory it 
might be thought proper to give us the power to re
cover from the offender by action in the Courts the 
amount which we paid to the victim by way of com
pensation. In our view such cases would be small 
innumber.62 

By the time the board had been operating for 18 
months 63_in February 1966-compensation payments 
had risen to £ 339,405, based on receipt of 2,489 applica
tions, of which 1,432 had been disposed of to the time. 
A not inconsiderable body of precedent had been estab
lished, and attempts were being made to make uniform 
the rulings of single members on essentially similar appli-

o. CMD. 2782 (1965). 
01 Id. at 6. 
eo Id. at 7. 

----~ -._-----. 

cations. By now, it was also obvious that few compensated 
persons were likely to undertake civil actions against 
offenders. After 18 months, the board was not aware of 
a single instance of such action. Legal representation of 
applicants before the board also proved to be very limited, 
likely because of the provision that counsel expenses were 
not to be reimbursed. Delays of 12 to 15 days in reporting 
the event upon which the compensation claim was based 
were often considered by the board sufficiently long to 
eliminate the application. The quality of cooperation 
with the police also was indirectly taken into account, as 
the following case indicates: 

An applicant was lured from a public house by a 
woman whom he recognised, and shot in the legs in 
a dark alleyway by a gunman he diu not see, but 
whose identity he had reason to suspect. When 
interviewed by a police officer, he said: "You don't 
expect me to tell you, Guv-you know who it was-I 
will settle this my own way." Later, when the 
woman and the man he suspected had been arrested 
on other charges, he made a statement to the police. 
The shooting was not the subject of a prosecution. 
The board decided that the circumstances of the 
iniury had not been reported to the police without 
delay, and it was not the board's concern to consider 
to what extent, if at all, the applicant's information 
would have assisted the police.G4 

The nature of the cases ran a considerable gamut, 
though a large majority fell into the general category of 
injuries suffered which could be "directly attributable"
the words of the White Paper OS_to a criminal offense. 
Persons compensated included a prisoner attacked by a 
fellow prisoner 'with a knife, a policeman assaulted when 
arresting an offender, and a man who aggravated a slipped 
disc when chasing a suspect. Several awards were made 
even though it was not possible to trace the assailant. 

By the end of May 1966, total compensation payments 
had risen to £570,327. The highest awarded by the 
board had been made the previous month-£15,580 to a 
19-year-old university student who had been attacked 
by a gang of youths and struck over the head with a 
brick. The injury produced restricted right ann and 
leg movement, impa.;r:;d vision of the left eye, and slurred 
speech as well as discernible personality changes and 
impaired intellectual ability. 

For the month, 141 cases were resolved, 7 at hearings 
before 3 members of the board, either on appeal by the 
applicant or by a single member referring the case for 
such hearings. Final a.wards were made in 123 of the 
cases; in 6 of them the award was reduced because of the 
applicant's partial responsibility. No awards were made 
in 15 cases and 3 applications were withdrawn. Total 
compensation paid for the month was £77,026. Using 
the sum for this month, the last for which a board resume 
is presently available, it seems likely that the annual oper
ating cost of the victim compensation program in Brit
ain-when expenses other than those of payments are 

113 Harrison, "Compen •• tion rOI Criminal InjurieG," no Sol. J. 99-101 (1966). 
., Jd. at 100. 
M CMD. 2323 at 5 (1954). 



included-is on the verge of exceeding the estimated 
yearly total of approximately £1 million cited in various 
early reports. 

VICTIM COMPENSATION IN THE UNITED 
STATES 

It has often been observed that the federal jurisdict~on 
anti the 50 State jurisdictions in th: Un~ted States p.ro~de 
an extraordinary laboratory in which dlvergent vanations 
of the same experimental un.dertaking may:be tested to 
determine which procedure IS most efficaclOus. Some
times of course lodil conditions insist that discrepant " . arrangements must prevai~ i? one place ~ agamst a?-
other. In the instance of vlctIm compensatlOn, the men~ 
as well as the drawbacks of the federal nature of Amen
can society in regard to determination and establishment 
of the "best" pattern of legislative procedure are clearly 
discernible. 

In New Zealand rather much by Govemment fiat, a 
plan of victim compensation was established for the entire 
country. Alterations inevitably will be made in this plan 
in the light of continuing experience .with it. I? .Great 
Britain statemen'i> and study by hIghly sophIsttcated 
groups'ranging across the p.olitical spect~m ;vere alicited 
before the Govemment, takmg such matenal mto account, 
determined the approach it would make to an experimen
tal program of victim compensation. This program too 
undoubtedly will be altered in .variou~ ways d.i~tated by 
practical experience and changmg socIal condltions. 

Contrary to these somewhat circumscribed and de
limited approaches, which allowe.d the co~centrated ~t
tention of some of the best talent m the vanous countnes 
to be brought to bear on the question for a period of time, 
the emergence of the idea of victim compensation i? the 
United States has been marked by a rather extraordmary 
range of legislative enactments and attempts at such enact
ments. Some States have gone their way along singularly 
unique paths, in efforts inaugurated and impelled pri
marily by one or two persons; other States, usually the 
larger and more metropolitan ones, have undertaken leg
islative inquiry into victim compensation and oftc:n 
elicited views quite different from any put forward m 
either New Zealand or Great Britain. 

Interest in victim compensation in the United States 
was based in large measure on an awareness that the social 
and political conditions which proved hospitable to such 
a program abroad prevailed, often in fact in an aggra
vated condition, in this country. Arthur J. Goldberg, 
while a Supreme Court justice, served an important func
tion as catalyst, able to provide legitimated support for 
importation of the idea of compensation for victims of 
criminal violence onto the American scene, and his reiter
ated suggestions that the United States pay attention to 
victim compensation are almost invariably quoted in dis
cussions of such programs. Best known is Goldberg's pass
ing reference to the subject during the fifth annual James 

.. Goldberg, "Equality and Government Action," 39 N.Y.t .L. Rev. 20;" 224 
(1964). See also N.Y. Herald.Tribune, Oct. 17, 1965. 
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Madison Lecture which he delivered at New York Uni
versity in February 1964: 

Whenever the government considers extending a 
needed service to those accused of crime, the ques
tion arises: But what about the victim? We should 
confront the problem of the victim directly; his 
burden is not alleviated by denying necessary selV
ices to the accused. Many countries throughout the 
world, recognizing that crime is a community prob
lem have designed systems for govemment com
pen~ation of victims of crime. Serious consideration 
of this approach is long overdue here. The victim 
of a robbery or an assault has been denied the 
"protection" of the laws in a very real sense, and 
society should assume some respunsibility for mak
ing him whole.66 

The support in public opinion for Goldberg's position 
was clearly indicated in a Gallup poll survey conducted 
toward the end of 1965.61 Though the issue addressed 
concerned homicide, usually the most extreme form of 
deprivation, i~ is not unli~e.Iy that the resp0l!ses .can be 
generalized 'Wlth some vahdity to the underlymg Issue of 
victim compensation. In the Gallup s.urv~y persons ",:ere 
asked: "Suppose an innocent person IS kllied by a cnm
inal-do you think the state should make financial 
provisions for the victim's family?" Sixty-two percent of 
the national sample thuught that the state should make 
such provision, 29 percent digagreed, and 9 percent refS
istered no opinion on the question. There were no dif
ferences between men and women on the issue, though 
there was a tendency for persons with lesser amounts of 
education and jobs in agriculture or those involving 
manual labor to be more favorable than persons in busi
ness and the professions. Republicans, Democrats, and 
voters who classified themselves as "Independent" all 
agreed with the question posed in abou~ 60 pe.rcent ?f 
their responses, and support appeared fairly umform m 
all regions of the country, though somewhat higher in 
the South (67 percent) and the East (65 percent) than 
in the West (59 percent) and Midwest (56 percent) . As 
could be anticipated, the higher the person's income, the 
less ~!kely he was to be in fayor of State compensation f?r 
the family of the murdered. man. Perhaps more surpns
ing was the variation in cc. mmunity size and response, 
,.nth residents of rural areas registering greater approval 
of the idea of compensation (66 percent) than residents 
of the largest metropolitan areas, cities with populations 
of more than 500,000 persons (59 percent). In sum, 
though, it was apparent that tlJ.ere existed a receptive 
public attitude toward tht! idea of victim compensation 
in the United States. 

Since the time of the Gallup survey, at least nine States 
have considered various forms of victim compensation 
pr~grams during legislative sessions, and in several other 
jurisdictions different officials have promised the in
troduction of such legislation. For the moment, Cali
fornia and New York represent the only States which have 

61 Gallilp Political Index, Rep. No.5, Oct. 1965, p. 21 • 
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enacted progf;<l,mS of compensation for victims of criminal 
violence, with Ine California program in particular dif
fering sharply it. significant aspects from thtse abroad. 
In addition, a bill on victim compensation has been in
troduced in the U.S. Senate and seven measures have 
been presented to the House of Representatives. The 
history and content of this legislative effort will be con
sidered below. 

CALIFORNIA 

The victim compensation legislation effective at the 
beginning of 1966 in California provides for a program 
intimately tied to the operation of the State's social wel
fare system and to principles governing the administra
tion of general relief and aid to dependent children. It 
is a. program, its sponsor has stressed, geared to need and 
I.ot to loss. The California program has consistently 
been under attack for this welfare emphasis, from sources 
both inside and outside the State. The welfare approach 
was categorically rejected during debates on victim com
pensation in Great Britain. "Victims should no longer 
be thrown, as too often they now dre, upon the Public 
Assistance Board," Lord Shawcross maintained. Public 
assistance, he stressed, "however human its administra
tion may be * * * still retains for many respectable peo
ple a sort of stigma of the old Poor Law." 68 In Illinois, 
sponsors of victim compensation maintained that they 
were "aiming for something more closely resembling real 
compensation, not just another form of welfare dole." 6D 

Inside California, the Department of Social Welfare, 
which is charged with establishing eligibility and adminis
tering funds for victim compensation, complained that 
assisting persons who had financial resources of their own 
"violates our whole philosophy." 70 

Impetus for victim compensation, as has often been 
the case in other jurisdictions, was supplied in California 
by a specific situation which served to arouse strong emo
tions. In California, Francis McCarty, a Superior Court 
judge in San Francisco, was angered by a case in which 
an unmarried 50-year-old woman was robbed and beaten 
by two men, and incurred a loss of .more than $1,000, most 
of which went for hospital and medical bills. Ultimately, 
Judge Mr:Garty submitted a letter to a State senator, re
questing legislation to provide compensation for losses 
such as those which befell the assaulted woman. The law 
that emerged, Judge McCarty believes, "is very weak," 
tllOugh he regards it as "better than no law." 71 

The measure enacted in California is both laconic and 
inordinately vague. It provided an approprii:l.tion of 
$100,000 for the 1965-66 fiscal year to the department of 
social welfare 72 for compensation of victims Hif there is 
need of such aid." That department was charged with 
establishing criteria for eligibility for compensation which 
"shall be substantially the same as those provided for aid 
to families with dependent children, provided, however, 
that aid shall be paid regardless of whether or not the ap
plicant meets the property qualifications prescribed for 

"" 245 H.L. Deb. 263 (1962). 
• 9 Wall Street Journal. Jan. 17, 1966. p. 1. 
70 N.Y. Herald.Tribune, Dec. 21, 1965. 
71 Letter from Judge Francis McCarty, lIIar. 3, 1966. 
';:! This Department. according to the sponsor of the "jctim compensation lesis. 

latioD, wa.s selected for the following reasons: 
,~re had to place it somewhere. This particular department has for years 

had a great deal or association with standards, 80 we gave it to them. It iH 
entirely possible that we may * • • give it to the unemployment lnsurnnce 
people. give it to the workmen's compensation people. We nre not sure exactly 
where it will rest eventually, hut we had to place it somewhere. 

WNBC Television, Transcript of "Violence, Victims, Compensation 1", Open Mind, 
Feb. 23, 1966, p. 41. 

that program." 73 The bill also set up a fund to. receive 
fines levied against offenders convicted of cnmes of 
violence: 

Upon conviction of a person of a crime of violence 
resulting in the injury or death of another person, the 
court shall take into consideration the defendant's 
economic condition, and unless it finds such action 
will cause the family of the defendant to be depend
ent upon public welfare, shall, in addition to any 
other penalty, order the defendant to pay a fine 
commensurate in amount with the offense com
mitted. The fine shall be deposited in the Indemnity 
Fund, in the State Treasury, which 55 hereby estab
lished, and the proceeds in such fund shall be used 
for payment of aid under this section.74 

The obvious defects of the California legislative enact
ment include its ambiguity relating to the amount of the 
fines and the question of whether they are to be levied 
only against offenders whose victims have been compen
sated by the State or against all offenders convicted of 
violent acts. The law is silent on the matter of recovery 
by the victim himself, and uncertain regarding eligibility 
of applicants who do not have or are not themselves 
children. The California legislation has fairly been de
scribed as an attempt "simply to give crune victims a 
favored welfare position by making them eligible for wel
fare support without meeting property qualifications." 75 

The California Department of Social Welfare has 
twice amended its regulations since they initially became 
operative 'On January 1, 1966. The first set of regula
tions 76 provided that applications for compensation (the 
program is known as AVCV-Aid to Victims of Crimes of 
Violence) are to be processed by county welfare depart
ments in the same manner as applications for Aid to 
Families with Dependent Children. If the family meets 
eligibility requirements for the latter program, it is 
handled under its provisions, except when its "total 
need" exceeds AFDC limits. Under such conditions, 
the grant may be supplemented by victim compensation 
funds. If the f~mily is not eligible for AFDC because 
of its property holdings or for other reasons, but meets 
A VCV requirements, then it will come under the new 
law. The combined value of real and personal prop
erty is to be considered as income on a prorated basis in 
order to determine the need for compensation. Property 
valued at $10,500, for instance, would be regarded as 
personal income of $15 a month. Property valued at 
more than $15,500 would automatically exclude its 
holder from compensation. So too, for a family of four, 
does an income of $239 a month or more preclude com
pensation.77 Proceeds from insurance or amounts recov
ered by court actions are to be regarded as personal 
property p.nd "considered income available to meet the 
family's current needs." Medical and hospital bills 
are expected to be paid from the applicant's insurance 
benefits or through an appropriate State medical care 
program. Nonmedical needs are to be based on the 

73 Cal. Welfare & Inst'ns Code § 1I211 (1966) • 
7! Ibid. 
'iG Culhane, "California Enacts Legislation to Aid Victims of Criminal Violence," 

IB Stan. L. Rev. 266, 270 (1965). 
76 Calif. Dept. Soeial Welfare, Dept. Bull. No. 64B (AFDC-AVCV), Dec. B, 

1965. 
77 A not unfair commentary is that by a newspaper reporter: "The regulations 

assure that crime victims in California will collect from the state at about the 
rnte snowhalls accumulate in Death Valley." United Press International. Sacra. 
menta. Dee. 27, 1965. Families in California on Aid to Dependent CMldren 
currently reeeiYe an average of 8170 a month from the State. 



department's regular schedule, though extraordinary fi
nancial demands imposed by victimization are to be met 
by A VCV funds. Perpetrators of crimes and members of 
their families are not eligible for compensation. Eligibility 
is made retroactive for offenses which took place up to 
5 years prior to the filing of an application for assistance 
and is restricted ta crimes committed in California or 
elsewhere upon California residents. 

A crime of violence is defined as an act "intended to 
do bodily harm to another." To fall within the category, 
an act must have resulted in a criminal complaint, the 
institution of grand jury proceedings, or the filing of a 
juvenile court petition. If prosecution is not forthcoming 
because of the death of the perpetrator, his legal incapac
ity, or through failure to apprehend him, eligibility for 
compensation may still be established if law enforcement 
agencies file a report indicating the occurrence of a 
crime of intentional bodily harm. The opinion of a prose
cutor that a crime of violence has been committed upon 
the applicant will al~o establish eligibility even though 
prosecution may be foregone because of insufficient evi
dence to convict the suspected offender. 

Immediate dispute broke out in California concerning 
the restriction of victim compensation to surviving chil
dren and families with children. Within a few months, 
in the face of pressure, the department of social welfare 
altered the regulations to include single adults and adult 
dependents of victims within the compensation pro
gram.78• At the same time, it was pointed out that adults 
eligible for Old Age Security Benefits and Aid to the 
Blind could not receive victim compensation funds. A 
second revision near midyear decreased slightly the im
pact of real and personal property holdings upon calcula
tions of income.19 

Rules which forbid the identification of any welfare 
redpient or disclosure of the c1etails of his case without 
his express permission have kept information from being 
a.vailable about many aspects of the California program's 
early experiences. By the end of 6 months, only four 
awards had been made in the State, and officials were 
speculating that the program either was stiU relatively 
unknown or that virtually alI potential applicants were be
ing assisted under other welfare provisions. 

The first of the four cases treated under the new victim 
cOlhpensation law in California iIJustrates some facets of 
its operation. It involved a woman widowed during the 
course of an altercation between her husband and a neigh
bor's common-law husband over insulting words that the 
latter had delivered to her. Normally, the woman, who 
had three children, would have been eligible for AFDC, 
but she had been resident in California only 4 months, not 
long enough to qualify for i'elief, when her husbar:d was 
killed. Welfare workers attempted to persuade her to re
turn to the city in which she had previously lived; when 
she refused, they filed an application for victim compen
sation. Under her award, she receives $211 a month from 
the State, an amount which she finds clearly inadequate 
for her needs. Her oldest child is maintained by the State 
in a private home for mentally handicapped children, with 
---------- --- -- -_._--------
78 Calif. Dept. Social Welfare, Dept. Bun. No. 6<18 (AFDC-AVCV) (Revised), 

Feb. 10, 1966. 
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efforts undenvay to transfer him to a State-supported 
facility. Funeral costs for her husband had been paid by 
social security and regular assistance from that source was 
expected momentarily, though it was uncertain whether 
the welfare department would reduce its contribution 
when this Federal income became available to the family. 

NEW YORK 

Unlike their counterparts in California, New York 
legislators devoted a considerable amount of time and at
tention to the subject of victim compensation before mov
ing toward enactment of a measure. The case of Arthur 
Collins was often employed in New York to focus public 
attention upon the necessity for victim compensation. In 
October 1965, Collins had attempted to eject a disorderly 
person annoying two women from a subway car. In the 
process, he was stabbed to death in front of his wife and 
15-mol1th-old-daughter. Collins had served 2 years in 
the Army prior to securing a job as a computer programer 
at Pan American World Airways, and was earning about 
$6,000 a year at the time of his death. Pan American had 
continued his salary for an additional month, and given 
Mrs. Collins a job. Its employees had contributed $3,000 
for her, but in order to be a ble to work she had felt it 
necessary to send her daughter to her mother in West 
Germany. 

Public concern with safety frl"m violence on the streets, 
in apartment elevators, and 011 the subways was quickly 
concentrated on Collins' murder, making it a symbolic 
focus for reform campaigns. From the case emerged a 
corps of officers charged with riding subways during hours 
in which violence appeared most likely to occur, and a 
considerable amount of discussion and debate concern
ing the proper obligation of the State and the city of New 
York to assist victims of violence. 

Several legislative committees had been investigating 
aspects of victim compensation, including the Commis
sion on the Revision of the Penal Law and the Joint 
Legislative Committee on Crime and Control of Firearms, 
and at least two organizations had can-ied out investiga
tions of their own on the subject. Reporting toward the 
end of 1965, the New York Republican Club strongly 
recommended inauguration of a victim compensation 
program in the State, and suggested that it be modeled 
largely upon the British approach. The main exception 
of the Republicans to the British scheme, one often taken 
with that program, concerned lump-sum payments. It 
was suggested that the difficulty of determining the course 
of recovery at an early point would dictate that compensa
tion be made at regular intervals, dependent upon the 
victim's condition at each period, rather than in a single 
lump. It was thought that victim compensation might 
cost the State between $3 and $7 million annually; 
compared to the $250 million expended each year for 
workmen's compensation, the club felt that victim com
pensation was an extremely attractive social bargain.so 

A similarly strong endorsement of a State program to 
compensate victims of violent crime was put forward by 

7. Id., June 3, 1966. 
80 N.Y. Republican Club, uThe Victim," Oct. 4,1965. 
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the Correctional Association of New York. Also model
ing its recommendations largely upon the British experi
ence, the association differed from that program in but 
a few regards. It would permit legal counsel at all stages 
of proceedings, and limit fees for such counsel in accord
ance with an established schedule. Workmen's compensa
tion standards would be employed to determine payments 
for total or partial disability; otherwise, loss of earnings 
and medical expenses, including psychiatric therapy in 
appropriate cases, would be the major ingredients con
ditioning awards.51 

Meanwhile, a victim compensation measure had been 
prefiled by the Assembly Majority Leader prior to the 
opening of the 1966 legislative session. This bill largely 
duplicated the California approach, tying compensation 
to the administration of public welfare, and establishing 
a fund modeled upon the California Indemnity Fund. 
The appropriation to administer the measure was to be 
$500.000 for the fiscal year.82 

Before the prefiled measure could be considered, the 
Governor, expressing his concern that "the innocent vic
tims of violent crime are the forgotten men in our society," 
appointed a three-man committee to hold hearings and 
recommend legislation to ameliorate this situation. Three 
hearings-two in New York City and one in Albany
produced a wide range of viewpoints. Concern was ex
pressed about the possible cost of victim compensation, 
and about its philosophical justification. One person, 
taking note of the then-current subway workers' strike, 
suggested that the State with equal justification~ould 
compensate persons who develop heart ailments because 
of the "strains * * * involved in coming- into a city with 
no transportation." 83 Another thought that through 
providing incentive to report offenses, a victim compensa
tion measure would serve to decrease crime by mobilizing 
public opinion and supplying better infonnation to law 
enforcement ag-encies.54 A witness representing the dis
trict attorneys hoped that the willing-ness of the victim to 
assist in prosecl1tion wOllld be a condition of his recovery 
from the State.55 G. O. W. Mueller, a professor at the 
New York University School of Law, put the committee 
on warning regarding- the possibility that victim com
pensation might contribute to an increased crime rate, on 
the ground that "the inducement to crime is * * * a sub
liminal fault of the victim," and he stressed that "any 
proposed victim compensation scheme should be tied in 
with our total correctional policy." 86 A colleague of 
Mueller's at the same law school felt that the denomina
tion "victim compensation" was misleading. "You are 
talking- about victims of personal injury, criminally 
caused," he suggested.87 The representative of the trial 
lawyers' association thOllght that compensation should be 
a~arded only after a hearing- before a jury. 55 At the 
conclusion of testimony, the attorney general of the State, 
the ad hoc committee's chairman, summarized matters: 

I know we will not have a perfect bill, but one as
surance that we will give you, whatever we propose 
will come after due consideration, having in mind 

81 Corre~tional Ass'n of N.Y., Rpt. of Ad Hoc Committee on VictIm Compensa
tion, Dec. 16, 1965. 
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... Id. at 60 (Wickersham, Jr.). 
.. Id. at 70 (Thomaa). 
68 Id., Transcript of Hearings, Jan. 14, 1966, pp. 145~. See also Mueller, 8 J. 
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R01.rian 23 (Sept. 1965). Ct. Wo!lgang, "Vlc1im Precipitated Criminal Homi. 
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the views expressed at the three hearings, or in other 
jurisdictions.8D 

The New York legislative measure, introduced soon 
thereafter, DO called for the appointment by the Governor 
of a three-member Ci:ime Victims Compensation Board. 
Board members were to be lawyers of at least 10 years' 
standing, and would serve full time for a period of 7 years. 
Compensation, "a matter of grace," would be limited to 
crimes causing a personal physical injury or a death which, 
except for unusual circumstances, had been reported to 
the police within 48 hours. Out-of-pocket expenses for 
medical and hospital services as well as loss of earnings 
or loss of support would constitute the major reimbursable 
items, with a board member being permitted to make an 
immediate grant of $500 in a case of hardship which ap
peared likely to come within the compensation program. 
The minimum claim would be $100 or 2 weeks' loss of 
earnings, and the maximum award would be $15,000. 
Grants would be reduced by amounts received from in
surance and from similar sources. 

The crime victims compensation board was charged 
with determination of whether the claimant would suffer 
"serious financial hardship" 91 as a result of the crime; 
if not, compensation would be denied. Single members 
would review claims, with both the board member and 
the claimant permitted to request a full board hearing. 
No judicial review was permissible, though the State 
could obtain court consideration if it believed that any 
award was improper or excessive. The act would be ap
plicable only to crimes committed in New York, and 
only to these committed after October 1, 1966. It would 
be financed by an appropriation of $500,000 for the 1966-
67 fiscal year. 

Recovery from the offender is treated in the following 
mann~r in the New York bill: 

Acceptance of an award made pursuant to this 
article shall subrogate the state, to the extent of 
such award, to any right of ar.tion accruing to the 
claimant or the victim to reco:er payments on 'ac
count of losses resulting from the crime with respect 
to which the award is made.92 

Fighting the deadline for legislative adjournment, the 
New York bill was passed by the Assembly after the Ma
jority Leader abandoned his own prefiled measure and 
took over its sponsorship.9s Finally, during the last days 
of th~ session, the New York measure became the sec
ond 94-and at the same time the most satisfactory-vic
tim compensation law in the United States. 

FEDERAL LEGISLATION 

One bill in the U.S. Senate and seven companion meas
ures in the House of Representatives have focused na
tional attention on the possibility of federal compensation 
to victims of violent crime. The limited jurisdiction of 
the Federal Government over offenses involving violence 

B7 Transcript 01 Hearings, Jan. 14, 1966 at 154 (Childrea). See also Childre., 
"Compensation for Criminally Inflicted Personal Injury," 39 N.Y.U.L. Rev. 444-
(1964); Childres, "Should Society Pay Crime's Victims?: Yes," 107 Rotarion 22 
(September 1965). 

sa Transcript 01 H.arings, Jan. 24, 1966 at 13 (Mahoney) • 
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and personal injury, however, has made such legislative 
efforts primarily educational and demonstration pieces 
rather than inclusive attempts to deal with an issue of 
basic federal importance. 

The measure introduced by Senator Yarborough 05 re
ceived its primary impetus from the writings of Ambassa
dor to the United Nations (then Justice) Goldberg. In 
part, it drew its rationale from the inequity existing be
tween workmen's compensation and the position of the 
victim of criminal violence. In presenting his measure, 
Senator Yarborough drew the following parallel: 

In this country today we have the peculiar situa
tion that a worker who is disabled while on the job 
may receive thousands of dollars of compensation 
even .hough his negligence in part contributed to the 
injury, while the same wage earner if disabled from a 
criminal attack for which he bore no responsibility 
whatsoever must face a future without any compen
sation at all. That such a situation should exist in 
this, the richest nation in the world, I find 
depiorable.06 

Its sponsor succinctly summed up the ingredients of 
his bill when presenting it to Congress: 

I am proposing to create a Federal Violent Crimes 
Compensation Commission. This would be a three
man tribunal. The Chairman and the two other 
members, chosen because of their legal experience 
and expertise, are to be appointed for B-year stag
gered terms by the President with the advice and 
consent of the Senate. The Commission will con
sider the claims of those injured by criminal violence. 
It will be the Commission's job to examine the 
evidence presented to it both to determine what level 
of compensation should be granted and whether, in 
fact, the person making the claim was truly an in
nClcent victim. In setting the compensation, the 
Commission will provide only for actual losses in
curred by the victim, or, in the case of murder, his 
dependents. The amount of compensation that 
can be awarded could not exceed $25,000 in any 
case. The determination of the Commission is to 
be considered final. * .)!- * A victim * * .)!- must 
submit his request within 2 years after the injury 
occurred.D1 

The bill was to apply only to those areas where the 
Federal Government exercised general police power. 
Senator Yarborough took pains to indicate his measure 
would not interfere with the control of the individual 
States over matters occurring within the jurisdiction of 
these States: 

It is (in the District of Columbia and the special 
federal jurisdictions) that rape, murder, and assault 
are Federal crimes. This territory includes, besides 
the District of Columbia, American ships on the 

"" S. 2155, 89th Cong., l.t 50s •• (JUDe 17. 1965). Reproduced Yarborough, "5. 
2155 of the Eighty-Ninth Congress-the Criminal Injuries Compensation Act," 50 
Minn~ L. Rev. 255, 266 (1965); Kutner, "Crime.Torts: Due Process of Compensa. 
tion for Crime Victims," 41 Notre Dame Law, ]87, SOl (1966). 

"HI Congo Rec. 13533 (daily cd. JUDe 17, 1965). 
D1 Id. at 13534-5. 
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high seas and international waters, lands reserved 
or acquired for the use of the United States and 
under the exclusive or concurrent jurisdiction of 
the Federal Government-including forts, dockyards, 
and arsenals of our Armed Forces-and American 
aircraft over the high seas or international waters. 
The bill will not in any way extend the plan. to 
territories outside the direct jurisdiction of the Fed
eral Government. It will in no way impinge on the 
rights of the several States, but I would hope that 
Federal action of this nature would encourage States 
to adopt similar plans in the several States.D8 

Other provisions of the bill presented by Senator Yar
borough include a limit of 15 percent of any award ex
ceeding $1,000 ior attorney's fees. The measure spells 
out 14 specific crimes which would entitle their victims, 
if other qualifications are met, to be compensated, and 
it includes "pain and suffering" as a compensable loss. 
Recovery from an offender whose victim had been com
pensated can be sought by the Violent Crimes Compen
sation Commission in federal district court for all or any 
part of the money which had been granted as aid. 

Though it has not yet been accorded a hearing by the 
Judiciary Committee, Senator Yarborough's bill has re
ceived an exceedingly good press,99 marred ouly by quib
blings that citizens 'Other than the ~ewspaper editorial 
writer discussing the proposal wight be offended by the 
impres~ion that the Governmen" :s further "socializing" 
American life. In general, though, supporters have looked 
at the Yarborough bill in terms of recent Supreme Court 
decisions regarding newly elaborated constitutional rights 
of criminal defendants and found it an attractive coun
terbalance. Specific criticisms of the measure have focused 
on its lack of a standard of need against. which claims 
might be judged, its overspecificity in denominating of
fenses, its failure to provide for appeal, and its omnibus 
jurisdictional sweep. It has been suggested that a well
run and well-monitored program for the District of Co
lumbia might better serve educational and laboratory 
purposes fur victim compensation. Some contention has 
also centered about the inclusion of awards for "pain and 
suffering" in the bill. 

The legislation introduced into the House of Repre
sentatives, all of which is presently in the Judiciary Com
mittee, draws heavily upon Senator Yarborough's bill. 
Five of the measures are exact replicas of the Senate bill.loO . 

Representative Hathaway's bill varies in but one de
tail, adding a 15th item to the specified list of compen
sable crimes-"Any breach of peace or felony." 101 This 
is done, according to the measure's sponsor, "to preclude 
technical arguments as to whether a certain crime falls 
within the intent of the bilL" 102 Representative Edith 
Green, though she duplicated much of the Yarborough 
procedural and definitiunal material, made some strik
ing departures from the Senate bill. Particularly, she 
called for a nationwide program of compensation financed 
from federal sources rather than a system applicable only 

og See, e.g., Washington Sunday Star, Jan. 30, 1966; Wasbington Post, Aug. 1, 
1%5; Boston Sunday Herald, Sept. 26, 1965. 
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to areas of Government jurisdiction. Instead of enumc~
ated offenses, her plan would cover "personal injury and 
death which results from the commission of a crime or 
offense which is a felony under State or Federal law." 
Mrs. Green's bill omits both compensation for pain and 
suffering and the provision for subrogation of the victim's 
claim on the offender found in the Yarborough-sponsored 
legislation, but adds a provision to place a minimum figure 
($300) upon compensable losses.l0a 

OTHER JUR1SDICTIONS 

The growing national interest in victim compensation 
is clearly indicated by the widespread legislative attention 
that has been given to bills calling for State assistance to 
persons injured or deprived of their support through the 
commission of crimes of violence. For the moment, Cal
ifornia and New York remain the only States that have 
placed a compensation law on their statute books, but at 
least eight others, in addition to the Federal Congress, 
currently have or recently have had compensation provi
sions before them. In addition, attorney generals in two 
other States have indicated that they will sponsor com
pensation legislation. 

Thf" New York State approach by way of committee 
investigation has been dup1icat~d in Illil~ois, Rhode 
Island, Maryland, and Massachusetts. The i5-member 
Illinois Commission on Compensation to Victims of 
Crimes of Violence was appointed late in 1965 and is 
expected to report its recommendations to the next ses
sion of the legislature.lo4 The Rhode Island legislature 
received a bilI modeled closely upon the California meas
ure, placing compensation responsibility in its Department 
of Social Welfare, but permitting aid to the amount of 
$10,000 "so as to assure * * * families a standard of 
living comparable to that which they enjoyed prior to the 
commission of such crime." 105 Rather than acting upon 
the measure, the legislature created a study commission to 
report back to its next session on the matter. 

In Maryland, an ll-man commission appointed by the 
Governor was established to return a recommendation on 
victim compensation in October 1966.106 The commis
sion is to consider, among other items, a Criminal Injuries 
Compensation Act calling for a program fully adminis
tered under the existing facilities of the Workmen's Com
pensation Commission. An indemnity fund similar to 
California's has been included in the Maryland bill, which 
calls for an appropriation of $250,000.107 

In his message to the Massachusetts legislature in 
March 1966, the Governor requested-and quickly re
ceived-a study commission to review the desirability and 
feasibility of a victim compensation program in the Com
monwealth.10B Earlier, two measures, both in rather 
rudimentary form, had been placed before the legisla
ture.10

I; In declaring his support for compensation to 
victims of crimes of violence, the Governor ~ndicated, 
among others, the following reasons for his advocacy: 

''''' H.R. 11818, B9th Cong., 1st Sess. (Oct. 22, 1965). 
, .. H.B. 682, a.l'proved Aug. 10, 1965. 
105 H.B. 1109 (Jan. 19. 1966-Sweeney, Jr.). 
l.tlJ Washington Star, Mar. 23, 1966. 
107 S.B. 151 (Feb. 4, 1966--Steffey). 
116 H. Doc. No. 3276 (Mar. 28. 1966); H. Res. No. 3266 (Mar. 28, 1966). 
100 H.B. 2634 (1966--Morris.ey); H.B. 3010 (1966-Cammal, Jr. & Lombard). 
110 H. Doc. No. 3276 at 13 (llfor. 28, 1966). 
III H.B. 1822 (Mar. 4, 1965-Roberts). 
l12 See, e.g., Gresham Outlook, June 3, 1965; Eugene Register.Guard, Aug. 

26. 1965. 
113 Letter from James R. Faulatitch, Oreg. Legis. CouDcll, Mar. 2, 1966. 

It might be noted that if a compensatory system 
were established it would likely accomplish another 
salutary purpose in addition to providing simple jus
tice to victims-it would likely serve to create aware
ness on the part of us all of the hidden costs of crime 
and violence, and thus place the costs of our crime 
prevention programs into proper perspective.110 

Compensation bills were also placed before the legisla
tures in Oregon, Pennsylvania, and Wisconsin. The· . Ire
gon bilI, the first introduced in the United States, called 
for an unpaid three-member Criminal Injuries Compensa
tion Commission, and provided minimal compensation for 
victims-a single person partially or totally incapacitated 
for work, for instance, was to receive $20 a week. Drawn 
in careful detail, and patterned in many respects on the 
New Zealand legislation, the Oregon measure requested 
a biennium appropriation of $100,000 to finance its 
operation.l11 Introduced late in the legislative session, 
the bill received considerable editorial support,112 but was 
not enacted. It is expected that it will be presented again 
in 1967, though altered to include a formula to dis
tribute at least a portion of the cost of the program among 
local units of government.113 A compensation measure 
presented to the legislature in Pennsylvania had dupli
cated the California legislation,114 while, at the same time, 
a Senate concurrent resolution had called for the crea
tion of a joint legislative committee to investigate pos
sible compensation programs.ll5 Neither Pennsylvania 
attempt received support during the 1966 legislative ses
sion.116 The Wisconsin bill,117 which also failed at en
actment, has a rather unique provision calling for re
covery from municipalities by persons physically injured, 
but only if the acts were committed ~ juveniles. 

Both the Michigan 11B and the New Jersey attorney 
generals indicate an intention to introduce victim com
pensation laws during forthcoming legislative sessions. 
New Jersey's prospective bill was reported to be modeled 
upon the program in Great Britain.1l9 

The roster of jurisdictions involved in victim compen
sation can be completed by reference to proposals in New 
York City and Philadelphia. The New York City Coun
cil had passed a good samaritan measure upon the heels 
of the death of Arthur Collins, which allowed the munici
pality to make awards for persons injured while attempt
ing to prevent the commission of a criminal offense.12o 
Under its provisions, Mrs. Collins was awarded $4,200 a 
year for the remainder of her life.121 Subsequently, the 
council considered, but did not approve, a victim com
pensation measure.122 In place of such approval, it 
passed a resolution calling upon the Governor to under
take a study of the feasibility or State-wide legislation on 
the subject.123 The same road was taken in Philadelphia, 
where the city council's committee Qn law and govern
ment came to the conclusion that the matter was better 
left for State consideration,124 though public hearinp's are 
scheduled on a council measure 125 in order to alert State 
officials to victim compensation issues. 

m H.B. 2136 (Oct. 19, 1965-l'olaski et 31.). 
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122 Bill 62 (Feh. 15, 1966--SharisoD & Curry). 
123 Res. 1 (Jan. 11, 1966). 
12. Philadelphia Inquirer, Feb. 24, 1966. 
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SUMMARY AND CONCLUSIONS 

Two items stand out clearly in a review of victim com
pensation in the United States and abroad. The first 
concerns the insistent movement toward enactment of 
legislation to ameliorate the consequences visited upon 
victims of crimes of violence and the second concerns 
the variegated methods by which different jurisdictions 
have gone about the task of providing aid to such victims. 

The pioneering nature of victim compensation ob
viously caught legislatures and their advisers short re
garding substantiated information on probable or 
possible costs. Studies regarding the implications of 
crime for its victims are notably in short supply; the 
f;ame may be said, in fact, for studies regarding the im
pact of crime on those close to the offender. Consider
able disagreement also prevails concerning the goals that 
victim compensation seeks to achieve. It is not sur
prising, under such conditions, that nobody is certain 
what are the better and what the less useful approaches 
to victim compensation and which pattern of compensa
tion, presuming that a particular pattern will prevail, will 
come to dominate the State and federal scene. Political, 
pragmatic, and idiosyncratic variations all have gone into 
the cauldron that contains the current mixture of com
pensation programs and recommendations for such pro
grams. A remark by a member of the House of Lords 
during debate provided a basic ingredient of the British 
victim compensation scheme.~26 In Oregon, introduc
tion of legislation was the outcome 'Of a chance con
versation between a State assemblywoman and a friend ;~27 
in California, the emergent compensation measure was 
spurred by the reaction to a courtroom experience on the 
part of a trial judge. ~28 

Strikingly little discussion has dealt with the funda
mental issue of whether victim compensation measures are 
desirable forms of social action. I t may be argued that 
such measures will have unfortunate consequences on the 
behavior of citizens, will inhibit the rehabilitation of 
offenders, and will provide a significant wedge into which 
similar forms of legislation, viewed as unattractive for 
ideological reasons, will intrude. It is equally possible 
that victim compensation, by dealing with a social need 
seen as pressing, will forestall more wide-ranging consid
eration of basic issues regarding provision of assistance 
to all citizel13 unduly deprived. The impact of victim 
compensation on penal policy must also remain a specu
lative matter. It is possible that because of victim com
pensation programs society will be more hospitable to 
attempts to render prison rehabilitation programs more 
effective, particularly in regard to conditions of labor 
and remuneration. It is not unlikely, on the other hand, 
that p:1ore intense concentration on victims will engender 
a deeper hostility toward the perpetrators of violent 
depredations. Successful prosecutions may increase be
cause of the belief, real or imagir:ed, that compensation 
will follow more certainly in the wake of convictions. 
On the other hand, successful prosecutions may decrease 
because the victim, assuming that he will be compensated 

1211 Lord Denuing's recommendation of ex ,ratia paymentB in 245 H.L. Deb. 
274 (1962). 
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nonetheless, will be more charitable in various overt or 
subtle ways toward his assailant. The impact of compen
sation on sexual offenses alone is a subject containing an 
inordinately wide range of issues, though again it must 
be stressed that such hypothetical speculation should not 
foreclose attention to the likelihood that the outcome of 
victim compenstation programs may be very limited and 
insignificant when examined in terms of broader charac
teristics and trends in the society. 

Victim compensation represents too attractive a social 
goal to have gathered much articulate opposition. Oppos
ing it is rather like attempting to put together forceful 
and compelling arguments against compassion, mercy, 
and decency on the ground that such indulgences may in 
the final analysis produce cruelty, ruthlessness, and in
decency. It is almost invariably assumed as a matter of 
course that evil acts cause evil consequences and that 
good acts produce desirable consequences. For victim 
compensation, it is not unlikely that this adage is quite 
accurate, though a balancing up, ledger-style, of the 
almost infinite mass of far-reaching social consequences 
of a given item is an 'Overwhelming and perhaps a fool
hardy and superfluous task. But the deep and compelling 
necessity to assess victim compensation programs as 
adequately as possible when they go into operation can 
never be emphasized too strongly. 

A good deal of verbal and intellectual verve has been 
expended looking for a satisfactory rationale for victim 
compensation. Most often an attempt is made to deny the 
implication that the State is liable because of inadequate 
performance of its police functions. Such exercises in 
ingenuity often appear to be rather tortured. A legal 
framework for victim compensation could readily de
scribe its ingredients without recourse to a placing of 
responsibility. The soundest approach to the matter of 
an ethos for victim compensation appears to be that sug
gested by Rupert Cross: 

I am content to do without theoretical justifica
tions * * *. After all, these are questions of 
public welfare and they should be determined by 
public opinion. Human needs account for the most 
of the Welfare State, and its evolution has nothing 
to do with tortuous lines of reasoning * * *. If 
there is a widely recognized hardship, and if that 
hardship can be cheaply remedied by state compen
sation, I should have thought that the case for such 
a remedy was made out, provided the practical 
difficulties are not too great. The hardship in these 
cases is undoubtedly widely recognized * * *.~29 

A review of the various forms of victim compensation 
which have been established or suggested provides a final 
basis for comment and summary suggestion. Only a few 
aspects of such programs will be noted at this point, 
since major considerations involved in victim compen
sation have generally been attended to earlier in those 
contexts in which they arose. In addition, a considerable 
number of resolutions of different procedural issues 

128 Letter from Francis McCarty~ Mar. 3. 1966. 
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appear to represent nothing more substantial than a 
choice between unknowns, made hesitantly and tenta
tively pending further information on the actual outcome 
of the matter in practice. 

The two programs inaugurated outside of the United 
States appear to have been working without a good deal 
of difficulty during their early stages. Reports from Eng
land would seem to indicate that victim compensation 
may be benefiting from a honeymoon glow that likely 
follows inauguration of a new aid program. Having 
expected nothing, persons tend to be quite grateful to 
discover that, by a quirk of chronology, they are to benefit 
from a recently established compensation program. This 
kind of good fortune can do much to blunt for a while 
potential unhappiness about the amount of an award, 
the manner in which it was determined, and similar pro
cedural matters. Later, when comparative s~ndards 
may be invoked by applicants and when they may come 
to see victim compensation as something to which a per
son is entitled as a matter of law and policy, the pleasure 
of receiving any grant may be less readily forthcoming. 

The pioneering New Zealand approach to victim com
pensation provides at least one noteworthy feature that, 
despite its legislative priority in the history of victim 
compensation, has not been duplicated elsewhere. In
clusion in New Zealand of nonlegal personnel on the com
pensation tribunal is an approach that would appear to 
merit closer attention. To the extent that the law is 
today becoming more closely bound to concerns often 
beyond the traditional reach of legal training, it would 
appear to be an attractive policy to blend legal considera
tions with lay wisdom and legal wisdom with lay consider
ations on a compensation tribunal. The creation in New 
Zealand of a separate compensation tribunal rather than 
the placement of the program into preexisting agencies or 
boards appears basic to any sophisticated approach re
quiring the accumulation of expertise in a complex field. 
Awards possible in New Zealand for pain and suffering 
may provide testimony to the thrust of the program 
toward returnmg individuals as far as possible to pre
existent conditions, but, especially in view of the modest 
amounts available, it would appear sounder to eliminate 
this category rather than risk cluttering the operation 
of victim compensation at this nascent stage. 

No jurisdiction appears to be particularly comfortable 
with the prospect that compensation may be accorded 
to persons who turn it to profit or who could easily have 
assisted themselves from their own resources. New Zea
land's view that "a man should not be penalized for hav
ing the foresight to insure himself" 130 is an attractive 
one. Its consequence would undoubtedly be to reduce 
the amount of insurance, probably very slight il.t any rate 
today, sought by persons to protect themselves against the 
consequences of personal injury inflicted by crimes of 
violence. On the other hand, &tate movement into the 
field of medical assistance, already far accomplished in 
New Zealand and Great Britain, and underway in the 
United States, would serve in many instances, where need 
provisions surrounding such assistance are not oppressive, 

'"0 N.Z. ParI. Deb. 2633 £1963). 
,"1 Smith, A Cure for Crime, 13-14 (1965). 

to reduce the expenses of victims of violent crime. The 
entire subject of the relationship between auxiliary kinds 
of assistance available to individuals in the event of dep
rivation by violent crimes is one requiring a consider
ably greater amount of empirical foundation before it 
can reasonably be unraveled and the consequences of 
alternative approaches indicated and weighed. 

A major contribution of the British program has been 
its concentration on a generic definition of those kinds 
of acts which bring the victim within the jurisdiction of 
the compensation scheme. Elsewhere, painful attempts 
to delineate specific offenses have fallen constant prey to 
writers who readily can demonstrate that the ;)mission of 
one or another specific offense is very likely to deprive 
a person requiring assistance from such help even though 
his case is patently one more deserving than many even
tuating from the offenses which are included on the list 
of compensable crimes, 

The possibility of reparation by the offender to the 
victim has been said to represent the most promising 
underlying thread in victim compensation programs. It 
is not unlikely that at some point the cost of victim com
pensation will be seen as an undue public burden and 
that this public attitude might then provide leverage for 
the inauguration of programs making it possible to trans
fer, in theory if not altogether in economic fact, the fiscal 
load to offenders. Only recently, and probably inspired 
in large measure by public discussion of victim compen
sation, a British writer has suggested the establishment of 
a "self-determinate sentence" for prisoners under which 
they would be required to work a 42-hour weck, at full 
union rates, "until their crimes were paid for out of their 
earnings, and their victims compensated." 181 

Perhaps the easiest target is the inclusion of victim 
compensation within a welfare program in the manner 
that California has undertaken. The results to date in 
that State indicate, at least in a preliminary way, that 
the program was so tightly drawn that it defeated its own 
purposes and managed only to absorb within it a few 
individuals who for special reasons, such as failure to meet 
residency requirements, had not otherwise qualified for 
welfare assistance. R. D. Childres' critique of the welfare 
approach seems eminently sound: 

Welfare programs are analogous to victim com
pensation only i·: that they deal with destitution, 
which compensation is intended to prevent. Wel
fare and compensation are unrelated in their ration
ale, their victims, and the social problems they seek 
to alleviate * * *. Victims of crime ought not be 
required to divest themselves of all resources before 
qualifying for compensation. Nor should they re
ceive payments at a level kept low in part to Induce 
people to return to the work force.132 

Similarly, the question of providing payments on an 
ex gratia basis rather than by statutory enactment, as 
Britain is presently doing, is open to question. This ap
proach suggests an element of condescension which poorly 

13!J Childres, "Compensation for Criminally Inflicted Persoual Injury, U 39 
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serves the relationship between a State and its citizens. 
At the same time, as Rothstein notes, ex gratia is "a term 
connoting arbitrariness of administration and discour
aging safeguards that would surround the dispensation 
of a right." 183 On the other hand, the experimental 
nature of the British program in compensation may more 
than adequately exculpate an approach allowing flexi
bility and experimentation during a period in which more 
substantial information is being sought. 

There are, ,as indicated earlier, diverse other questions 
which require closer attention, such as items relating to 
the relationship between compensation and reporting to 
and cooperation with the police. The idea of tying 
compensation awards to industrial wages and the placing 
of ceilings on possible compensation grants is arguable. 
The role of attorneys in compensation programs is one 
that has produced varying reactions, with the American 
legislatures being more likely than their foreign counter
parts to create a place for attorneys, though one with 
limits set upon possible fees. The amount of publicity 
to be given hearings on compensation claims is a ques
tion related to issues of individual rights and well-beIng 
and issues regarding the integrity of criminal proceedings 
as well as those concerned with the public's right to be 
made aware of the operation of its agencies. Attempts 
to limit compensation to injuries that have taken place 
upon State residents only within the geographic limits 
of a State may create difficulties and discontent. 

Federal legislative efforts regarding compensation to 
victims of criminal violence have and will continue to 
provide a national forum that will likely influence for the 
better th.e"~<ieyelop;rnent of victim compensation statutes. 
-Tl1esuggestion that the Federal Government create a 

\;

" well-run, model victim compensation program in the 

~:t~~~~v~.f C~luIllbia see~s p~~icu~arl~, well~~a~~~~ 
-hese and other matters, as indicated at the outset, 

must be considered in terms of administrative and ideo-
logical predelictions. Such positions will often provide 
ready resolutions of issues involved in compensation pro
grams. At the same time, experience and research 
should come to offer a substantiated body of data that 
will allow more knowledgeable consideration of substan
tive and procedural matters. 

It would appear proper that final attention be returned 
to Margery Fry, the intelligent, shrewd, and indomitable 
reformer who was largely responsible for the reappear
ance of victim compensation as a matter of public concern 
and action. Tributes to Miss Fry pervade the debates 
on victim compensation in Britain. In them, many of 
her friends and colleagues provide moving testimony to 
her lifelong career of devotion to the ideals of reform in 
the administration of criminal justice and the treatment 
of crimina~ offenders. The final paragraph of Miss Fry's 
last book supplies a fitting statement of the attitude that 
underlay her advocacy of victim compensation and mat
ters of penal reform as well as the spirit in which she 
desired such subjects to be considered: 

133 Rothstein, "State Compensation for Criminally InOicted Injuries," 44 Texas 
L. Rev. 3B. 44 (1965). 

"" Fry, Arms 01 the Law 207 (1951). 
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We are looking towards a * * * system which 
shall renounce the ideas of weighing wickedness and 
turn instead to estimating danger, which shall at once 
acknowledge our ignorance and employ our knowl
edge to the full; strong enough for gentleness and 
wise enough for tolerance.1M 
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This proposal is predicated on the recognition that a 
nationwide system of infonnation about crime, juvenile 
delinquency, criminals and juvenile delinquents, law en
forcement and corrections processes, and preventive ef
forts is needed and recommends the development of such 
a system. 

GENERAL UNDERLYING CONSIDERATIONS 
AND RECOMMENDATIONS 

In deciding on a national crime data reporting system, 
the following issues should be considered and decisions 
with regard to them must be reached. These issues are 
here identified and in some instances decisions are 
recommended. 

PETER P. LEJINS 

Mag. Phil., University of Latvia, 1930; Mag. Jur., Uni
versity of Latvia, 1933; Rockefeller Fellow, 1934-2·5; 
Ph. D., University of Chicago, 1938. 
Dr. Lejins is currently Professor of Sociology and Direc

tor of the Criminology Program at the University of Mary
land. The author of m:;ny publications in the area of 
criminology and conections, Dr. Lejins has served as chair
man and board member of a number of correctional insti
tutions and commissions in the State of Maryland, in addi
tion to participation in national and international 
programs. In 1950, 1955, 1960, and 1965 he was a member 
of the U.S. delegation to the United Nations Congress on 
the Prevention of Crime and the Treatment of Offenders; 
in 1965 he sf'tVed under a presidential appointment as a 
U.S. correspondent to the United Nations in the area of 
social defense. 

A past president of the American Correctional Associa
tion, he is currently chairman of that organization's 
research council. In addition, he is member of the Execu
tive Committee of the National Council on Crime and 
Delinquency and vice-chairman of the Buard of Directors 
of the Joint Commission on Correctional Manpower and 
Training. Formerly he served as chairman of the Con
sultant Committee on Uniform Crime Reporting. 

178 

GOALS AND OBJECTIVES 

It is obvious that in the most general tenns, the goal 
of a national crime data reporting system is to provide 
infonnation on a national scale about crime and delin
quency, criminals and delinquents, law enforcement, and 
correctional and preventive processes. Specifically what 
infonnation is to be provided must be established through 
an analysis of the interests and needs of the "consumers" 
of that infonnation. 

CONSUMERS OF CRIME DATA AND THEIR NEEDS 

The consumers of the crime data fall into two dis
tinct categories: The operational agencies in the area of 
law enforcement, corrections, and prevention, which are 
the source of the infonnation as well as consumers thereof; 
consumers other than the operational agencies, who can 
be classified into the following major categories: The 
general public, government, mass media, private organi
zations, and research. 

1. The operational agencies in the area of law enforce
ment, correction, and prevention are the police, the jails, 
lockups, and other detention facilities, the prosecuting 
attorneys, the criminal courts, probation, the penal and 
correctional institutions, paroJe, and various types of pre
ventive programs developed especially in the last few 
years both nationally and locally. These operational 
agencies provide or are capable of providing, on the one 
hand, infonnation about the offenders they handle and, 
an the other hand, infonnatiOll about their own actions 
with regard to these offenders; e.g., arrests, court deci
sions, parole decisions, etc. At the same time, the opera
tional agencies should also have and use information 
about the offenders they handle and about their own ac
tivities as viewed in the perspective of the activities of the 
entire law enforcement and correctional systems. As al
ready indicated, these agencies thus appear both as 
sources and as consumers of the infonnation or data. The 



information needs of an operational agency can be 
further differentiated into two basic types; namely, oper
ational information needs and general information needs. 

a. Operational information needs mean information 
that is used directly by the operational agency with regard 
to the people it is dealing with, its own actions and the 
results of these actions and contributes to better perform
ance of its tasks. If the functioning of the agency is 
interpreted as a decisionmaking process, then the purpose 
of the information is to provide a sound basis for the 
decisionmaking. An operational information system en
visages the feedback of information into the operational 
system with an ensuing modification of the operational 
system itself and corresponding adjustments in the infor
mation ;;ystem as well. 

b. Ger,p.ral hlfornlation needs mean information that is 
not directly applicable to the operational task of the 
agency but that obtains to the general area of the activi
ties of the agency, in this case crime, law enforcement, 
and corrections, and in that sense less directly but still 
importantly contributes to the performance of the imme
diate tasks. Occasionally the term "administrative use 
of information" is used in this connection. It should 
be recognized that the line of distinction between opera
tiona.l and administrative functions of information is not 
necessarily sharp, but the distinction as such is useful. 
The need of a police department for information on 
national crime trends and crime trends in communities 
similar to its own, or the need of a State correctional 
institutions system for information on national trends in 
prisoner populations, are examples of consumer needs for 
general information. 

The numerical growth of the population of this country, 
which makes for a mass society, the persistent change of 
the pattern of living from the rural to the urban and 
metropolitan, all of which leads to the disappearance of 
rektively stationary primary community living in favor 
of mobile societal living, the ever-increasing farflung oper
ations of the governmental agencies, business enterprises, 
and organizations with nationwide transfers of personnel, 
the steadily growing facilities for transportation-all this 
is making the population of this country more and more 
mobile. In terms of law enforcement and corrections, 
this means that the number of people living their whole 
life or even a considerable portion thereof within one and 
the same jurisdiction is rapidly diminishing. Crime itself, 
especially persistent professional and organized cr~minal
ity, is making use of the opportunity to move from place 
to place, utilizing the advantages of being unknown in the 
area of operation as well as of the limitations imposed on 
law enforcement by its traditional local nature. 

It is generally recognized that it is becoming more and 
more difficult for the law enforcement and correctional 
agencies to deal with offenders on the basis of information 
which they themselves can secure within their territorial 
jurisdiction. More and more offenders leave their orig
inal jurisdictions to return after having spent a segment 
of their lives and criminal involvements in other jurh
dictions. It is beccming abundantly evident that in the 
type of society that the American society is getting to 
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be, the law enforcement and correctional systems, in 
order to be effective in the performance of their tasks, 
must have access to information about theh clients tllat 
is in the possession of other jurisdictions. All this sug
gests the need for an information network of national 
scope. 

It is often suggested that metropolitan-areawide in
formation systems, involving occasionally several States, 
a number of counties and sometime~ hundreds of police 
jurisdictions, are sufficient. The New York City metro
politan complex, Chicago, Washington, D.C., and others 
are cited as examples. Also regional information sys
tems are occasionally advocated. The implied sugges
tion sometimes is that this is as far as one needs to go at 
the present time, the metropolitan areas and the regions 
presumably being the extent of the necessary expansion. 
On the other hand, it is being pointed out that the metro
politan and regional limits do not contain the offenders 
whose operations and mobility are nationwide. Strong 
evidence can be advanced even now for the need of a na
tional information system to satisfy the operational needs 
of law enforcement and correctional agencies, and the 
argument in favor of a national system grows stronger 
every year. The links combining the metropolitan and 
regional information systems into a unified national one 
do not per se represent such a large additional expense, 
if at all, as to make them financially too burdensome if 
one accepts the premise that the metropolitan and re
gional systems must be developed and linked in any case. 
Some ideas as to cost can be derived from ADP Report 
No. 52 of the Home Office and Metropolitan Police Joint 
ADP Unit, "Chapter V: Equipment in Central and Re
gional Rrcord Offices," especially page 35; also "Chap
ter VI: Communications." 

2. Outside of the operational agencies themselves, the 
following should be singled out as the major categories 
of crime-data consumers. 

a. The general public, which in the case of the 
United States means the electorate. The general 
public in this country js intensely interested in 
crime and delinquency and in their control and 
prevention; and it is very important that it be 
properly informed as it is the electorate which in 
the final analysis determines the natior. al and local 
policies and action. 

b. The government (other than operational agen
cies): this means the legislator~ and the execu
tive, both as they act 011 the basis of the general 
image which the country has about crime, its 
control and prevention, and as they request more 
specific data on crime and delinquency in con
nection with legislative and administrative ac
tivities, which data must rest on the available 
basic system of data am;' cannot rely solely on ad 
hoc data gathering for each· specific task. 

c. The mass media, such as the daily press, radio, 
TV, and periodicals are the vehicle through 
which the general public-the electorate-and 
the government (legislators and administrators) 



180 

receive most of their general information about 
crime and related matters. Thus, the mass media 
as consumers of crime and delinquency data are 
extremely important and should be supplied ac
curate and meaningful information. 

d. Private organizations, through which the general 
public expresses its interest and desire to act on 
crime and delinquency problems in addition to 
its action as the electorate. Such organizations 
as the YMCA, YWCA, Boys Clubs, Boy Scouts, 
Girl Scouts, Campfire Girls, and many denomi
national organizations are all, at least in part, mo
tivated in their programs by the juvenile delin
quency problem. Yet the dearth of appropriate 
data prohibits these organizations from planning 
their programs on a realistic and sound basis as 
regards delinquency. 

e. Re&earch in the area of crime, delinquency, law 
enforcement, corrections, and prevention is such 
an all-encompassing term that a general reference 
to it as a consumer of data and a further general 
reference to its needs for data is meaningless. 
Presently, in view of the existence of an endless 
variety of theories of criminal behavior and en
suing theories and action proposals for law en
forcement, correctional and preventive programs, 
any data with regard to crime and delinquency 
may be requested as a research requirement. 
Hence, the research needs for data cannot be an
ticipated by any national or local crime-data col
lecting or reporting system. Thus, the needs of 
research as a consumer of data, addressed to an 
ongoing crime data reporting system, must be 
identified in terms of very specific issues and defi
nitions. Here is a listing-not necessarily an all
inclusive one--of some of such issues, together 
with recommendations for the stand to be taken 
on them. 

(1) A clear distinction must be made between the 
help which a national crim.! data reporting sys
tem may give resear:-:h and the help by some sort 
of national agency for evaluation, planning and 
funding of research in crime, law enforcement, 
and correction and prevention, some sort of na
tional academy of criminology or national foun
dation. Creation of such an academy or founda
tion is potentially a very timely and important 
task but is not the assigned subject matter of this 
proposal. 

(2) There is a general and recurring need on the part 
of research for certain basic data on occurrence 
of crime, actions of law enforcement and correc
tional agencies and preventive programs. This 
infon;nation, at least in part, can be considered as 
a natural and necessary byproduct of the properly 
developed "accounting procedures" of the op
erating agencies and can be made available to re
search through the national crime data reporting 
system. The need for varied research activities 
of the so-called baselines, as this is often formu-

(3) 

(4) 

lated, would be satisfied by such information. In 
part, it could be some limited amount of informa
tion over an,l above that which flows from the 
accounting procedures of the operational agencies, 
collected and made available to research and 
other nonoperational consumers of crime data as 
these were listed above. It is the assumption of 
this proposal that such base data should be of 
llse to research, and it would be important to 
provide it. 
The "sampling" versus "universe" issue has fre
quently been raised with regard to a national 
crime data collection. By way of illustration, the 
"Uniform Crime Reports" of the Federal Bu
reau of Investigation collect data on offenses 
becoming known to the police and on arrests for 
the entire United States. The Juvenile Court Sta
tistics of tlle Children's Bureau, on the other 
hand, operate their program on the basis of a 
sample. It is occasionally pointed out that most 
of the information that research is interested in 
can be provided by sampling. The relative or
ganizational simplicity of the sampling and its 
low cost in terms of time, personnel, and funds is 
furtller indicated. In choosing between these two 
alternatives, the following two considerations are 
of importance: First, the all-inclusive broadness 
of the term "research," which has already been 
pointed out, suggests iliat certain but not neces
sarily all types of research needs may be satisfied 
by a sample rather than by universe reporting. 
Secondly, if the national crime data reporting 
system is to have the operational information 
function in law enforcement and corrections, then 
the data collection for the entire universe would 
be necessary for operational purposes. Thus, 
research would be receiving the total information 
as a by-product of the operational system. 

The time element involved in the development 
of a universal data reporting system has often 
prompted the researchers to ask for data based 
on a sample at present, even if universal report
ing is the ultimate goal. This should not neces
sarily be rejected, since in some instances, the 
collection d data on the basis of a sample can 
be combined with experimentation, on a pilot 
project basis, for the development of a complete 
reporting system. 
Somewhat related to the "universe" versus "sam
pling" issue is the occasionally raised point that 
research does not really need a national crime 
data reporting system and can instead proceed on 
the basis of the study of samples and of control 
groups. While it should be recognized that cer
tain types of research objectives may be accom
plished without a baseline derived from an on
going data reporting system, and that some 
research may always have to depend on such 
methodology, there are other research objectives 
which must or can more easily be satisfied by the 
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availability of crime data baselines. It is assumed 
in this proposal that nobody would seriously deny 
the advantages accruing for research from the 
availability of good basic data on crime, delin
quency, law enforcement, and corrections. 
Although the distinction between agency statistics 
and the criminal-career records is made and dis
cussed elsewhere in this proposal, the need of 
research for criminal-career histories of individual 
offenders over and above presently available 
agency statistics is well known. It is hardly de
batable that the establishment of a system of crim
inal career records and making them available to 
research would open a novel type of opportunity 
of unprecedented promise for scientific explora
tion of factors operative in criminality as well as 
the effect of law enforcement and corrective 
measures. 
Access to national crime data reporting system in
formation for research purposes. Given on the 
one hand, the operational function of the national 
crime data system and on the other hand the in
terests of research, provision must be made for dif
ferential availability of the information to the 
various types of consumers, because the informa
tion which for operational purposes must be iden
tified with the individual offenders cannot be 
indiscriminately made available to research or 
other consumers. Thus, the national crime data 
reporting system must have devices built into it 
which constitute selective and limited access to 
certain segments of the information contained 
in it. 

That the interest of the crime-data consumers other 
than the operational agencies is in national informat!on, 
rather than State or local only, hardly needs elaboration. 
The general public is concerned about 0e local crime 
and delinquency situation and the effectiveness of the 
measures taken against it, but an always-present com
panion of this concern is interest in comparing the prob
lems of one's own community with the similar problems 
of other communities and of the Nation, and their solu
tion. Take away these comparisons and the local concern 
becomes totally blind, losing all knowledge and guidance 
as to whether there is cause to be concerned or whether 
there is something that can be done. Reliable and mean
ingful information with regard to the problem elsewhere 
and especially in the Nation as a whole is an indispensable 
prerequisite for any evaluation of the situation and for 
decisionmaking and action. 

Exactly the same observations apply to the need for 
information on the part of the government, the mass 
media, and private action agencies, the latter of which 
represent nothing else than another action arm of the gen
eral public. All this simply means that a nationwide 
democratic action process in the area of crime and delin
quency must be based on nationwide information to en
sure an enlightened electorate and informed government. 

The research needs have been characterized in suffi-
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cient detail to warrant the conclusion that a great deal of 
research on crime and delinquency can be done and many 
answers can be given without necessarily having a na
tional crime data reporting system. But the information 
provided by such a system would facilitate major segments 
of research by providing readily available baselines for 
evaluation purposes and would make certain types of 
research possible. 

DEVELOPING A NATIONAL CRIME DATA REPORTING SYSTEM: 

BASIC NEEDS 

The Present State of the National Crime Statistics in This 
Country 

A simple overview of the agencies which operate in the 
area of law enforcement and corrections and which are 
engaged in the decisionmaking and action with regard 
to 'offenders readily discloses that only very few of these 
agencies presently take part in any national reporting 
program of the.;r activities, and there are many whose 
records even on a local basis, are inadequate or not avail
able. The absence of nationwide statistical information, 
which our modern society often expects to be there and 
actu.ally requests, suggests the need for the development 
of national crime and delinquency statistics in the areas 
where there are none; and further suggests the develop
ment of the necessary apparatus for producing these 
statistics: an appropriate National Agency. 

In those areas where strong national statistics already 
exist the National Agency would not necessarily have to 
take'these over, but only function as recipient of the 
results for the purpose of integrating these into the 
total statistical picture. This country has national police 
statistics, comprising offenses known to the police and 
arrest data, compiled and published through the "Uni
form Crime Reports" by the Federal Bureau of In~esti
gation with the cooperation of the IntematlOnal 
Association of Chiefs of Police. This country also has 
"National Prisoners Statistics," dealing with prisoners in 
State and Federal Institutions, compiled and published 
by the Federal Bureau of Prisons. There are also juvenile 
court statistics, prepared on the basis of a sample by the 
Children's Bureau. There are, however, no national 
statistics from the area of criminal prosecution such as 
bail statistics. statistics on release on one's own recog
nizance, deteiition statistics, prosecuting attorney statistics, 
jail statistics, no judicial criminal statistics, p.robation sta
tistics or parole statistics, to name the major ones. It 
appears obvious that for the development of these sta
tistics on a national scale, creation of a National Agency 
is indispensable for promotional purposes, for develop
ment of uniform categories for reporting the relevant 
data, for the development of standard reporting pro
cedures, and for the actual operation of these systems. 

The Method for Securing Crime Data for a National 
Reporting System 

A major problem with regard to the method to be used 
to secure the data for the national systems in the area of 
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crime and delinquency so far has been a difference of 
opinion as to whether the National Agency charged with 
the compilation of the data should collect the data from 
the individual law-enforcement and correctional agencies 
as is being done by the FBI in the collection of offenses 
known and arrest data directly from over 8,000 separate 
police departments, or whether the National Agency 
should receive its information from State statistical agen
cies which would be responsible for collecting all the 
necessary information within their State. 

The major argument in favor of the first plan is that 
if the national reporting system were to rely on State 
statistical agencies as the source of data, it would have 
to await the development of such agencies by the States, 
which might mean an almost indefinite postponement of 
tlle national system, since only very few States presently 
have adequate criminal statistics and even these by no 
means cover all the categories being discussed in this 
proposal. 

The major argument for the second plan is the fact 
that because of the legal, law-enforcement, correctional, 
and sociocultural idiosyncracies of the different States, 
the true meaning of the statistical data can be obtained 
only with the help of the competent interpretation by a 
State agency that is cognizant of these idiosyncracies and 
which then transmits the data to the National Agency in 
uniform categories. 

This proposal recommends combining both of the 
above plans so as to avoid delay and take advantage of 
what is already available in the sense that the National 
Agency would accept the statistical data from the State 
agencies where such exist, and deal with the individual 
law-enforcement and correctional agencies directly as 
long as no statewide statistics have been developed. This 
combined plan would make use of the advantages of 
well-developed State reporting systems where and when
ever such systems are available. At the same time: this 
procedure would avoid delaying the development of the 
national system until all such State systems are ready. 

Technology 

The ultimate condition which is responsible for the 
preparation of this proposal for a national crime data 
reporting system as well as for the entire current revo
lution in the collection of data on crime, criminals and 
law enforcement and correctional activities is, of course, 
the emergence of electronic or automated data processing. 
This development, which started with the punch card, 
the sorter, and calculator and recently reached new di
mensions in data collection, storage, retrieval, transmis
sion, and analysis by means of computers, has opened new 
horizolls for more effective law enforcement and unprece
uented opportunities for the analysis of factors leading 
to criminal and delinquent behavior and the understand
ing of the true effe~t of corrective and preventive meas
ures, which at last seem to be accessible to a direct check 
of their effectiveness rather than only to a theoretical 
justification as heretofore. The extent of the opportuni
ties offered by EDP for empirical proof of scientific propo-

sitions and hence justification also of practical measures 
cam10t even be grasped at the present time. 

The main difficulty in designing proposals and models 
for the collection and use of crime data seems to be the 
uncertainty concerning what is actually feasible from the 
point of view of electronic technology, and its cost, and 
the fact that this technology is in a process of such rapid 
development that the technological premises of the de
signs are out of date almost as fast as these are put on 
paper. 

Thus, it is proper to state that the model for the 
national crime data reporting system developed in this 
proposal is predicated entirely on the presently available 
electronic technology. The exact technological arrange
ments can hardly be fully anticipated until the proposal 
is on the verge of implementation. References to this 
fluid state of possibilities are made throughout the 
proposal. 

ORGANIZATIONAL SETTING OF THE SYSTEM 

For the purpose of developing a national crime and 
delinquency data reporting program, the establishment 
of a special national agency is recommended. In this 
proposal, this agency w:'U be referred to as the National 
Crime Data Agency; for the purpose of brevity, it is 
occasionally cited simply as the National Agency. 

While one may assume that geographically such an 
agency should be located in the Nation's Capital, from 
the administrative standpoint, several possibilities exist 
and should be studied further. Location in the Depart
ment of Justice or the Bureau of the Census, and status 
as an independent agency have been suggested. At this 
point of the deliberations, it appears to be most advan
tageous, and this proposal so recommends, that the Agency 
be located in the Department of Justice. While this 
location would convey as much prestige and authority as 
any, an additional factor ill its favor is the fact that most 
of the Federal, State, and local agencies whose coopera
tion in the program must be secured are in one way or 
another connected with the administration of justice. 

The purpose and primary objective of the National 
Crime Data Agency is the operation of a national crime 
data reporting system. For the purpose of brevity, the 
latter is occasionally cited in this proposal as national 
reporting system or simply as system. It should be han
dled by what might be called the Office of National Crime 
Data Reporting within the Agency. It should be recog
nized that the information which is by and large available 
with regard to crime, its control and prevention, falls 
into two major categories: 

1. First, there -is what is generally and popularly 
known as criminal statistics and what actually 
consists of reported actions of the law enforcement 
and correctional agencies with regard to offenders, 
and data collected by the respective agencies 
about these offenders. Thus, police statistics re
port either the fact that an clfense has been reg
istered by the police as a "crime known to the 



police," or they report the arrests. The criminal 
court statistics report the cases filed with the court 
and the court dispositions in these cases. The 
parole statistics report the offenders released on 
parole and placed with the parole system, viola
tions of parole, successful termination of parole, 
etc. This type of crime data is referred to in this 
proposal as "agency statistics." These statistics 
report the volume of actions by the various law 
enforcement and correctional agencies and data 
about offenders in terms of certain characteristics 
and in the form of tabulations. For instance, the 
National Prisoners Statistics report that on De
cember 31, 1963, there were 217,280 sentenced 
prisoners confined in State and Federal institu
tions for adult felony offenders and that 7,745 of 
these were females. They further report that 
embezzlement, fraud, and forgery comprised 23.6 
percent of the total commitments for women re
ceived from court by State institutions in that year. 
These statistics do not as a rule identify agency 
action with an individual and thus it is impossible 
to connect the actions of two or more agencies 
with reference to one and the same individual 
offender. 

2. Secondly, there is another type of information 
about offenders, which consists in a listing of law 
enforcement and correctional involvements of a 
particular offender, usually supplemented by iden
tifying information and possibly some background 
data. This is properly referred to as a criminal 
career record, and in police circles is popularly 
known as the rap sheet. An orderly collection of 
such criminal career records or files on individual 
offenders that is kept up to date is considered by 
many an especially valuable source of'information 
both for understanding the career of a criminal 
offender and for evaluating the effectiveness of 
the law enforcement and correctional measures 
which were applied to him-more valuable than 
the impersonal tabulations of the agency statistics. 

In view of the above, it is here being proposed that the 
program of the national reporting system should consist of 
two parts: The operation of an all-inclusive national sys
tem of agency statistics in the area of crime and delin
quency, which will be referred to in this proposal as Sys
tem A, or agency statistics system; and the operation of 
a national criminal-career records system, which could be 
described as a national registry of criminals but from the 
point of view of constitutional law and civil rights might 
better be called a national law enforcement and correc
tional registry, a title which would emphasize not so much 
the identification of a person as a criminal, but the fact 
that certain law-enforcement and correctional actions 
have been taken with regard to an individual. In this 
proposal, the latter system will be referred to as System B. 

It can be speculated that the agency statistics and crim
inal-career records, although outwardly very different, 
basically are linked together and in the case of perfect 
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reporting actually contain the same information. The 
tabulations of the agency statistics are after all made on 
the basis of individual reports, punchcards or Hline items" 
pertaining to individual offenders. Likewise, the crim
inal-career records are made up of items which represent 
the actions of law-enforcement and correctional agencies 
and are reported also in the statistical tabulations of these 
agencies. One can further speculate that, given perfect 
reporting and modern electronic equipment, both agency 
statistics and criminal-career records may be stored as a 
single repository of data, subject to recall for different 
purposes. A request for all the actions taken by law 
enforcement and correctional agencies with regard to a 
certain individual will produce his criminal-career rec
ord; a request for all violations of probation by commis
sion of a new offense in a certain year by an offender 
population of a certain jurisdiction will produce an 
agency statistical tabulation. 

It should be noted that while System A as such is to be 
interpreted as an information system serving all the con
sumers of such information identified earlier in this pro
posal, System B is envisaged as a combined operational 
and information system in the sense that, on the one hand, 
it will perform the functions of the present criminal iden
tification sections or bureaus of the police departments, 
supplying law-enforcement agencies with identification 
and criminal-record data and expand this service to cor
rectional agencies, and, on the other hand, it will serve 
as a national source of data on criminal careers and life 
histories of criminals and juvenile delinquents for re
search purposes, thus providing the presently lacking ma
terial for broad-scope studies of the effects of law 
enforcement and correctional measures on the criminal as 
related to his background, thereby making possible the 
evaluation of the law-enforcement and correctional 
programs. 

It is further recommended that besides the adminis
trative setting for the operation of the national crime 
data reporting system, the National Agency should have 
as a second major component an Office of Analysis and 
Development. The traditional title of "research and de
velopment" is deliberately avoided here, because the term 
research would give an undue emphasis to a function 
which is not envisaged as a major function of the Agency 
(see in this connection the reference made above to an 
agency of the type of a "national academy of criminol
ogy"). The Office of Analysis and Development would 
be charged with the performance of three major tasks: 

1. Development of national statistical and criminal
record programs, this development to be handled 
by the Program Development Section. When 
these programs are ready for routine operation, 
they are to be handled by the Office of National 
Crime Data Reporting. The program-develop
ment task can l:le further analyzed into two types 
of activities: 

a. :Cevelopment of uniform categories for the data 
to be reported by the law enforcement and cor
rectional agencies as well as the setting of 
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standard reporting procedures to be followed 
by the cooperating agencies. The wide vari
ation in the legal and administrative provisions 
as well as in the practices of law-enforcement 
and correctional agencies, which are for the 
most part matters of State and local rather 
than national government, makes this task of 
developing uniform categories and standard 
reporting procedures one of the most crucial, 
if not the most crucial element in the develop
ment of the national reporting program. The 
experience of the "Uniform Crime Reports" in 
developing uniform crime categories and re
porting procedures in the area of police 
statistics should serve as an example and as a 
starting point for similar developments for all 
the other types of crime data reporting. 

b. Promotion of the new statistical programs by 
exploring and developing the best methods for 
securing the cooperation and compliance with 
the set procedures by the law-enforcement and 
correctional agencies. 

2. Interpretation of the statistical data at the time 
of publication is to be handled by the Analysis and 
Interpretation Section. The experience of the 
several last decades has shown that one of the 
major problems with the publication of statistical 
data in the area of crime in this country is the in
terpretation or rather misinterpretation thereof es
pecially by the mass media and the general public, 
and hence by the electorate. Therefore, it is rec
ommended that a competent unit be developed 
for the basic analysis and interpretation of t.he 
data-even if minimal and limited to the indis
pensable and noncontroversial-simulta.neously 
with their release. Especially since this is not a 
proper task and area of competence for the oper
ating agendes, the availability of a National 
Agency as a location for such an interpreting 
function is very important. This proposal recom
mends that no raw statistical data on crime of 
national scope ever be published without being 
accompanied by a competent basic interpretation. 
This basic interpretation does no~) of course, pre
clude-and hopefully will invite-further analysis, 
interpretation, criticism, etc., by individual stu
dents of criminology and private organizations. 

3. In addition to administering the basic crime data 
reporting system, the National Agency must have 
facilities for conducting studies which would aid 
in the interpretation of the data supplied by the 
basic systems or would add to this information. A 
Special Studies Section should be in charge of this 
assignment. These studies can be sample and/ 
or control group studies; they can be done once, 
from time to time, or periodically. An example 
of such a study might be a series of sample studies 
done from time to time to ascertain the relation
ship between reportf'~l and unreported crimes, or 

a study to ascertain the role of price markup to 
caver up losses from theft in the retail trade as a 
factor in under-reporting this type of larceny. 

THE NATIONAL CRIME DATA REPORTING 
SYSTEM 

The location of the national crime data reporting sys
tem within the proposed National Crime Data Agency 
in the Department of Justice and its basic structure were 
already discussed under the section of the proposal en
titled "Organizational Setting of jJ1e System". In tills 
part of the proposal the program ot the system, inclusive 
of the development of this program and its support by 
other components of the proposed Agency is presented. 

PROMOTION OF NEW CRIME DATA PROGRAMS 

As was already pointed out, the number of curr~ntly 
functioning criminal statistics programs on a national 
scale is very small and comprises only a fraction of the 
information in this area that is needed and that can be 
made available by means of modern electronic data 
processing technology. Therefore a first step in planning 
the program of the national reporting system may well 
be the consideration of the expansion of the collection of 
data to additional fields. 

Difficulties in Developing National 
Statistical Compilations 

"It has generally been recognized that the difficulty 
in producing criminal statistics on a national scale is 
in large measure due to the basic organizational struc
ture of law enforcement in the United States, that 
is, the fact that it is organized and operated as a re
sponsibility of local government-the State, the coun
ty, and the municipality-rather than of the Federal 
Government. Therefore, the statutes governing law 
enforcement, the operational procedures, and hence 
the concepts, definitions and categories are not uni
form and frequently are not even comparable. At 
the same time, there is no authority capable of re
quiring coopera.tion in reporting the data. As the 
Committee on Uniform Crime Records of the In
ternational Association of Chiefs of Police, which 
was responsible for devising the original plan for 
the present system, observed in 1929: 'Under our 
Federal system, the national government cannot 
compel local governments to report on their opera
tion.' In 1957 Professor Thorsten Sellin brought 
this fact to general. public attention in his well-known 
statement concerning criminal statistics in this 
country. 

"The difficulties encountered in compiling criminal 
statistics under the circumstances could perhaps be 
considered as falling within three distinct categories. 
First, the absence of a centra.! authority to require 
cooperation in any kind of national program results 



in complete dependence upon voluntary participa
tion for all contributions. The will to participate 
is only intermittently present, and even if there is 
willingness to participate, there is always the ques
tion in this completely permissive situation whether 
the necessary time, manpower, and funds will be 
available. Second, since a potential contributor of 
data to the national program does not have com
plete control over the entire law enforcement system 
in his own locality, but only of a segment, he very 
often cannot secure uniform data because the rest of 
the local units cannot be modified, either by him or 
by the national program, so as to provide comparable 
information. For instance, a police chief, though 
understanding of the importance of uniform offense 
categories and willing to supply the data from his 
department in terms of such categories, may not be 
able to influence the legislature or the courts to make 
it possible for him to operate in terms of such uniform 
categories. Moreover, the local legislature or the 
courts may not be easily moved to see the advantages 
of uniform categories for poHce statistics, and may 
not assign sufficient importance to the need for gen
eral cooperation to obtain meaningful results. Third, 
the divergence C'f views on the value of various kinds 
of data and their usefulness for law enforcement 
which exists among the personnel of law enforce
ment systems is apt to cripple the needed voluntary 
cooperation. If the local personnel and the central 
agency responsible for the series are unable to 
agree on the kinc'!. of information that should be 
collected, then this needed cooperation is in great 
danger. This divergence of views stems to a great 
extent from the disparity in educational levels and 
professional sophistication of the personne1." 1 

While the issue of the lack of uniformity of data will 
be discussed in the next section of the proposal, which 
deals with the methods of secl'"ing such uniformity, the 
question of securing the cooperation of the State and local 
agencies and their personnel will be handled here. Ex
perience with attempts to develop national reporting pro
grams has shown that, although the obstacle of local in
dependence and lack of motivation to cooperate has 
proven unsurmountable in many instances, in some cases 
it has been overcome. 

The attempted Judicial Criminal Statistics are a 
notorious example of failure in this respect. Started by 
the Bureau of the Census in 1932 on the basis of an act 
of Congress approved March 4, 1931, the series was con
tinued until 1946, when it was given up on the basis of 
the recommendation of a committee of experts convened 
for the purpose of evaluating this program. The main 
reason for the failure and discontinuance was inability 
to secure the cooperation of the courts in reporting their 
data to the Census. The maximum number of States that 
ever participated was 30, but about one-third of these 
dropped out at one time or another and about one
quarter of all States never took part in the program. 
Also not all of the courts of general jurisdiction which 
were supposed to be covered by the program took part in 

1 Peter P. Lejins, "Uniform Crime Reports", Mi-::htgan Law Review, April 1966~ 
vol. 64, No.6, pp. 1012-1013. 

2 Harry Alpert" "National Series o£ State Judicial Criminal Statistics Dineon· 
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it in those States that were supposed to be participating. 
Thus in 1937 only 43 Ohio counties sent in their data, 
while in 1938, 67 counties so did;- but even that latter 
figure represented only 88.2 percent of the State 
population. 

This dismal picture of noncooperation by the courts, 
however, must be viewed together with the fact that ex
tremely limited staff support was made available to the 
program by the Bureau of the Census. The writer of 
this proposal, who was a member of the above-mentioner 
committee of experts in 1946, heard one of the assistant 
directors of the Census state that the total staff resource 
available to the Judicial Criminal StatIstics program was 
one-eighth of the time of one employee a year. Dr. Harry 
Alpert, who at the time was serving with the Division 
of Statistical Standards of the Bureau of the Budget, in an 
article entitled "Judicial Criminal Statistics Discon
tinued" stated that this statistical series "acquired a 'step
'hild' status" in the CensuB.2 This staffing situation raises 

the question to what extent the noncooperative attitudes 
of the local agencies were in fact at fault, since a lack of 
real effort on the part of the national agency may well 
have been the crucial factor. 

This latter observation has support in the case of 
another national statistical series that is eminently suc
cessful in securing the coopc..:!'ation of the local agencies. 
This is the case of the Uniform Crime Reports, which 
in their "offenses known" presently have the cooperation 
" ... from law enforcement agencies representing 97 
percent of the total U.S. population living in standard 
metropolitan statistical areas, 89 percent of the popula
tion in other cities, and 75 percent of the rural popula
tion. The combined coverage accounts for 92 percent 
of the national population".3 It is usually hypothesized 
that this remarkable success in securing the cooperation 
of approximately 8,000 local law enforcement agencies 
is due to: 

i. The prestige of the national agency collecting the 
data with the local agencies. 

2. The also otherwise cooperative relationship 
between the national agency and the local agen
cies, which depend in their work on the FBI 
fingerprint and identification files. 

3. The maintenance of a continued relationship with 
the proper professional organization, in this case 
the International Association of Chiefs of Police, 
whose special Committee on Uniform Crime Rec
ords is in continuous liaison with the program in 
advisory capacity. 

4. Continued emphasis on the usefulness of the 
statistical information provided by the Uniform 
Crime Reports to tlle law enforcement agencies 
in the performance of their tasks; the clirr:::.te of 
a give-and-take relationship is continuously 
maintained. 

5. The educational program carried out by the 
National Agency, e.g., in its FBI National Acad
emy training sessions, which are convened twice 
a year, with about 100 law enforcement officers 

tinued," Journal of Criminal Law and Criminology, vol. XXXIX, No.2, 1948, 
pp. 181-188. 

3 Uniform C~lme Reports-l965, p. 43. 
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from all over the country enrolled, for instance, 
in the 78th session presently taking place; the 
subject of uniform crime reporting is invariably 
given a considerable amount of attention. The 
graduates of the Academy, who in view of the 
policies for selecting the students are for the most 
part in leadership positions in the field, later serve 
as supporters and knowledgeable persons in the 
area of :<,eporting. Thus the 1965 Uniform 
Crime Reports state (p. 45): "Uniform Crime 
Reporting has been taught to all law enforcement 
officers attending the FBI National Academy. 
The Academy was established in 1935, and there 
are 2,972 graduates who are still in law enforce
ment, over 27 percent of whom are the executive 
heads of law enforcement agencies. The FBI 
also presents this subject to regional police schools 
throughout the country." 

6. The services of the special agents who are sta
tioned throughout the country and are available 
for personal visits with the local law enforcement 
personnel on behalf of the reporting program. 

7. The vigorous staff support given the program by 
the National Agency, which besides the services 
of the available data processing personnel has 
some 50 clerical employees and the time of about 
5 professionals in the Statistical Section. For 
instance, according to the 1965 report (p. 45) , as 
many as 17,101 letters were sent to the contribu
ting law enforcement agencies in 1965 for the 
purposes of verification and evaluation. 

Recommended Promotional Procedures 

The following are recommendations for the promotion 
of the new national statistical programs that are to be 
developed by the National Crime Data Agency. These 
recommendations emerge in part from experience with 
the national programs as just exemplified by the Judi
cial Criminal Statistics and the Uniform Crime Reports, 
and in part from a series of discussions with persons 
experienced in this area. 

1. Emphasis on the importance of the program in 
question should be brought horne by having ap
propriate top leaders of the Nation, such as the 
Attorney General or even the President of the 
United States, issue statements in support of the 
program and convene major conferences of the 
top executives of the agencies involved for plan
ning the program. 

2. Close liaison should be established and maintained 
with the professional organizations in the area to 
which the program in question pertains, securing 
their endorsement and active support to the ex
tent of actual participation at least in an advisory 
capacity in the program itself. 

3. The reciprocity of the services rendered to the 
program and the advantages derived therefrom 
by the cooperating agencies should constantly be 

reiterated. To the extent possible the informa
tion provided by the particular statistical program 
should at least in part be of direct interest and 
usefulness to the contributing agencies. There is 
of course no questioI). of this being the case in 
programs of an operational information nature, 
such as, for example, the criminal-career :'ecords 
program. 

4. A vigorous educational program directed both to
ward the interpretation of the importance of the 
statistical program in question and toward the 
inculcation of proper methods of administering 
and operating it should be continuously directed 
toward the various levels of personnel of the co
operating agencies. 

5. Adequate staff and budget support must be as
sured and later provided for the program in 
question, and this should be made explicitly 
known to the agencies whose cooperation is being 
sought. 

6. A frequently recurring recommendation which 
this proposal would also like to voice is that direct 
Federal financial support is needed for the par
ticipating agencies to employ additional staff for 
the recording and reporting of data needed by the 
program. An arrangement in terms of matching 
funds should be explored. It is generally rec
ognized that many local agencies in the area of 
law enforcement and corrections do not have suffi
cient staff whose time could be diverted into the 
reporting function. The Federal financial sup
port does not have to be interpreted exclusively as 
a promotional instrument, but can also be viewed 
as a fair sharing of the expenses of a system which 
transcends local boundaries. 

7. Logistic support should be provided by the Na
tional Crime Data Agency in terms of the prep
aration and supplying of forms, punchcards, etc., 
for the recording and reporting of the data. As 
experience shows, the availability of appropriate 
forms, etc., from a national source in many cases 
stimulates better record keeping by the agencies 
themselves and makes them more amenable to 
passing on their data. 

UNIFORM CATEGORIES AND STANDARD PROCEDURES 

It has already been pointed out that one of the main 
obstacles in the way of developing national statistics in 
the area of law enforcement and corrections is the fact 
that because these functions are the responsibility of the 
State, the county or the municipal governments, the statu
tory provisions, administrative arrangements, operational 
procedures, the concepts, definitions and categories are 
not uniform, vary from locality to locality, and the data 
cannot readily be combined into a sound statistical sum
mary or used for comparison purposes because their 
meaning is likely to be different. 

The first step in the development of the Uniform 
Crime Reports was the development of a system of uni-



form offense categories in accordance with which the 
local agencies could then report their data. This work 
resulted in the publication in 1929 by the Committee on 
Uniform Crime Records of the International Association 
of Chiefs of Police of the now famous volume on "Uni
form Orime Reporting," which still serves as the basis
with certain modifications-for the classification of of
fenses currently being used by the Uniform Crime 
Reports. 

This classification of offenses was worked out and is 
being used by the police and for the recording of the 
police data. If the National Crime Data Agency is to 
develop under its national crime data reporting system 
other types of statistical programs, a similar task of de
veloping uniform categories must be performed. Thus, 
uniform categories for reporting relevant facts in the 
area of prosecution, jails, court activities, probation, in
stitutions, parole, etc., must be developed. 

There seemS to be rather general agreement among 
knowledgeable persons who were approached on this 
subject, that one of the earliest steps in the launching of 
a national program of crime data must be the convening 
of a conference and establishment of a committee or other 
appropriate work group or task force for the purpose of 
developing the uniform categories for the relevant facts 
throughout all stages of the law enforcement and cor
rectional processes. Representatives of the police, the 
judiciary, and the correctional field should participate. 
The present classification of offenses of the Uniform 
Crime Reports, which should be refined and then ex
panded to the other areas indicated above, may well 
serve as a starting point. Special work groups would 
have to work out the uniform categories in special areas 
of activities such as, e.g., probation, parole, halfway 
houses, etc., and then present their recommendations for 
integration into the major master plan. 

Since the development of the uniform data categories 
for the entire law enforcement and correctional processes 
is a time-consuming task requiring expert participation, 
collection of the proper materials, and work on several 
levels of generality, this task should be entered into at 
the earliest poss,:'le moment, since on the availability of 
uniform categories and standards for the reporting pro
cedures hinges the beginning of any actual work on the 
collection of data. 

LAW ENFORCEMENT DATA AND CORRECTIONAL DATA 

Differences Between Law Enforcement Data and Cor
rectional Data 

In developing the national crime data reporting system, 
the fact must be taken into consideration that there co
exist in this country two relatively independent systems of 
handling the crime problem: the law enforcement system 
and the correctional system. Although these two systems 
represent parts of what has now become a more or less 
continuous process of dealing with an offender-a process 
which correctional people often refer to as the correc
tional process-and although these systems are urged to 
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cooperate wit.h each other and to a certain extent do co
operate (e.g., the probation officer's presentence investiga
tion for the judge), there are certain factors which tend 
to keep the two systems apart. Briefly these factors are: 

1. The differences in historical orgin: The law en
forcement system being by far the older of the two, 
stemming with its police and courts from the early 
beginnings of Western chilization, while the cor
rectional system appeared on the scene only in the 
19th century. 

2. The difference in the underlying theoretical prop
ositions-the law enforcement system relying on 
punitive crime control by the threat of punish
ment and an appeal to the self control of the in
dividual in terms of the concept of responsibility, 
while the correctional system, on the other hand, 
interprets criminal behavior as caused behavior 
and relies on the removal of its causes as the 
chief method of eliminating crime and 
delinquency. 

3, The difference in institutional organization, with 
law enforcement operated by the traditional agen
cies of the police, prosecution, and the courts, 
while corrections is operated by the probation and 
parole departments and the correctional .. treat
ment segments of the penal and correctional 
institutions. 

4. The difference in the educational preparation and 
the types of knowledge involved: With law en
forcement relying primarily on legal education 
and criminal law and training in such law enforce
ment skills as police work, while corrections ideally 
relies on personnel trained in the behaviorial 
sciences, on behavioral-science interpretations of 
criminal and delinquent behavior and on crim
inology as an underlying scientific discipline. 

The differences in these two systems have their reper
cussions also in the nature of the data reported by them 
in the areas of their operation. On one hand, there are 
police records and statistics, other law enforcement statis
tics and court records and statistics, developed to a differ
ing degree in this country. On the other hand, there are 
the beginning of parole, probation, and institutional statis
tics, the latter of the three being the one most developed in 
this country. But above aU there are the case histories 
developed by correctional agencies, which include data 
on the offender secured through interviews, tests, and ob
servation. The information stemming from the two sys
tems by and large is not brought very much together even 
on the local level. Although no uniform pattern can be 
found, one might observe that this relationship presently 
is pretty much a one-way street: In the case of a recidivist, 
for instance, the correctional agencies usually do have the 
previous criminal record (the rap sheet) made available 
to them, but the police and even the courts are often lim
ited to the criminal record and do not as a matter of 
routine receive the information on the offender and his 
background developed by the probation, parole, or in-
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stitutional studies, unless the case, as has already been 
pointed out, involves a presentence report developed by a 
probation officer. The availability of the infonnation 
developed by the correctional personnel is quite limited 
and sporadic even between the correctional agencies 
themselves. 

The law-enforcement and correctional infonnation dif
fers also as to its basic content. The law-enforcement in
formation consists primarily of a registry of actions of the 
law-enforcement agencie~ involved, such as an arrest, the 
court finding in the case, the type of conviction, etc. The 
correctional infonnation, although presently also often 
consisting in a listing of actions of the agencies, such as 
admission to an institution, release on parole, establisha 
ment of the fact of the violation of parole, etc., is in es
sence centered around the data about the offender which 
constitute the content of the probationary reports, pre
sentence investigations, preparole investigations, etc., and 
which potentially could be reflected in the criminal-career 
records when such are developed. 

This proposal strongly recommends that the national 
crime data reporting system give its utmost consideration 
ta combining the infonnation from the law-enforcement 
and correctional system, which will constitute a true 
breakthrough for the behavioral-science oriented under
standing of crime and delinquency and new opportunities 
for the evaluation of preventive and control measures and 
programs. While, in the process of developing such a 
combined system, the national crime data reporting sys
tem would perhaps refine the reporting and increase the 
availability of the law-enforcement data, it would have to 
perform the true pioneering task of planning the selection 
and availability of the behavioral-science data to be 
included. 

In System A, dealing with the agency statistics, this 
would mean the development of a number of new na
tional compilations of correctional statistics, such as 
probation statistics, more comprehensive institutional 
statistics, parole statistics, etc. 

Inclusion of Case History Data Into Criminal-Career 
Records; Issues of Selection and Access 

In System B-the criminal-career records or national 
law enforcement and correctional registry, a comprehen
sive analysis of the wide variety of data presently ac
cumulated by various correctional agencies with regard 
to the offender also in the sense of social, psychological, 
and psychiatric case studies must be undertaken for the 
purpose of determining which of this infonnation is,to be 
translated into uniform reporting categories as correc
tionally relevant and added to the standard criminal
career record. 

The inclusion of the correctional infonnation into the 
criminal-career records will raise a number of issues, two 
of which wilI be brought up here: 

1. The extent to which the correctional infonnation 
from the individual record of the offender should 

be included into the criminal-career record to be 
located in the national law enforcement and cor
rectional registry. Exactly what shCluld be in
cluded and what not. Should the psychiatric 
diagnosis or a caseworker's recommendation be 
computerized and be available for recall? Or 
should the criminal-career record only show the 
availability of such infonnation and the infonna
tion itself, stared in the particular agency, be 
available upon request. 

2. The need for selective access to the infonnation 
stored in the national law enforcement and CQr

rectional registry. Should limitations be placed 
on access to certain types of infonnation even for 
(lther law enforcement or correctional agencies? 
For instance, in the case of an arrest of a suspect, 
should the local police agency, upon requesting 
his previous record, have access to the psychia
trist's diagnosis of the offender, made for a cor
rectional case study of the same individual in con
junction with an earlier offense? If certain limits 
are placed on access to such infonnation, what 
are the technological devices which have to be 
used to insure such selective access and what or
ganizational or administrative guarantees must be 
built in to insure that the infonnation obtained by 
an authorized agency is not inappropriately 
divulged to the unauthorized colleagues in the 
field, not to speak about general indiscretion with 
regard to confidential personal data. 

. If, ~verwhelmed by the complexity of the problems 
Just raised, one were to attempt to cut across this diffi
~ulty by sugges!ing that things should be left as they are; 
l:e., the correctIOnal agencies should keep their confiden
tial records to themselves, one would be confronted with 
the legitimate query why the results of studies of individ
ual offenders by competent correctional personnel should 
not be made available to other correctional agencies upon 
request as readily as the "rap sheet" is available to a law 
enforcement agency, thus avoiding delays, duplication of 
effort, and unnecessary waste of precious professional time 
and money. 

In the light of the above discussion it is recommended 
that one of the early tasks of the National Crime Data 
Agency should be to convene a conference and/or estab
lish a competent study group to work out a plan for re
porting the correctionally relevant infonnation presently 
contained in the records or case studies of the individual 
offenders. The question of the availability of this data 
if electronically stored in a national repository should be 
a related issue. Since the issues involved here in many 
ways represent virgin territory, opened up by the current 
EDP developments, these studies would serve not only 
the needs of a national criminal-career record repository, 
but also the infonnation needs of ail State, regional, 
metropolitan, or local crime data systems. 

It should be noted that the work of t.~e study group 
recommended here should be coordinated with the work 
of the study group on unifonn categories and standard 



procedures or reporting and can, as a matter of fact, be 
interpreted as a more detailed operation within the scope 
of this latter task. 

ADULT CRIME AND JUVENILE DELINQUENCY DATA 

It is fair to say that at the present time there are not 
one but two quite distinct law-enforcement systems in the 
United States, one for adults and one for juveniles. The 
juvenile system, started with the establishment of the first 
juvenile court in this country in Chicago in 1899, is by 
now nationwide. The pivotal points in the ideology of 
developing a separate system for juvenile offenders were: 

1. The separation of juvenile offenders from adult 
offenders. 

2. Creation of a separate agency system for dealing 
with the juvenile offenders. 

3. Organization of this separate system exclusIvely 
around the goal of correction. 

4. Development of a frame of reference for dealing 
with juvenile delinquents that is at considerable 
varIance with the punitive-correctional frame of 
reference applicable to dealings with adult 
offenders. 

Consequently the data pertaining to the juvenile sys
tem in this country are completely separate from the adult 
crime data not only in terms of their appearance in dif
ferent compilations, but also in terms of their meaning. 

In view of the above situation, the follO\\'ing recom
mendations are being made in this proposal for the na
tional crime data reporting system: 

In spite of the existing separateness, the system should 
include data on juvenile delinquency and delinquents, 
first, because the involvements in delinquent behavior 
often continue as adult careers in crime, and secondly, 
because juvenile delinquency represents a very serious 
problem, which-as is generally recognized in this coun
try-is closely related to the problem of adult crime. 

In developing a juvenile delinquency data system, most 
serious consideration must be given to the differences in 
the nature and meaning of the data stemming i.'rom the 
two systems. From among these differences the following 
two should be singled out for special attention. 

1. While in the adult system the principle prevails that 
all behavior that descriptively represents criminal behavior 
should be officially acted upon as such, the a.ctions of all 
agencies and officials within the juvenile area are oriented 
around the principle that the decision to act officially in 
the case of a juvenile should depend on the effect of this 
decision on the ultimate correction of the juvenile. If it 
is considered that an ingression by the law-enforcement 
agencies may lessen the chances of straightening out the 
delinquent, even the official position is against such ingres
sion. In that case, the police usually have an official 
opportunity not to act and the judge, not to adjudicate the 
child a delinquent. The popular formulas of "give the 
kid a break" and "don't give him a record" correctly ex
press the attitudinal climate of decisionmaking and action 
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in the area of juvenile delinquency. The attitudes go 
even a step further in the recognition that the stigmatiza
tion of the child as a delinquent actually contributes to his 
becoming a delinquent, both through the medium of the 
attitudes of the society and the medium of the delin
quent's own self-concept. Unquestionably these premises 
and attitudes seriously affect the process of "making a 
juvenile into a delinquent by an official action" and in
fluence both the statistics and the lives of the individual 
offenders. All this implies that the adult crime data 
cannot simply be added on to the juvenile delinquency 
data, because the two represent phenomena of two differ
entkinds. 

The impact of the above analysis can be illustrated by 
the procedure followed by the Uniform Crime Reports 
in producing the statistics of juvenile arrests. The proce
dures used are, briefly, as follows: the Uniform Crime 
Reports collect the information on offenses as these be
come known to the police. At this point, at least theoreti
cally, the offender becomes known, at the point of arrest: 
that the age also becomes known and it is possible to dif
ferentiate between juvenile delinquents and adult offend
ers, and the offer:.ders can be distributed by age in general. 
Credit should be given for the carefully worked out and 
meticulously communicated definition of the juvenile 
arrest which the Uniform Crime Reports system uses. 
But this does not help to overcome the difficulty discussed 
above. The present system of interpretation is based on 
the assumption that at the time the offense becomes known 
to the police, or for that matter to the victim, the offender 
is not known. If this were so, then everything would be 
in order. In reality, however, at the time the offense be
comes known, the offender is frequently also known, and 
if this offender happens to be a juvenile, the premises, 
policies, and attitudes toward any official action ta"en 
with reference to juvenile offenders come into play and 
have an important role in whether the event will actually 
be officially acted upon as an offense situation. Thus, 
the theoretical construct that the fact of an offense is 
established first and the age of the offender and his being 
a juvenile is ascertained only after that does not apply in 
many cases, and the age of the offender is an important 
factor in whether the offense will become "an offense 
known to the police" or not. A national system of crime 
reporting must take cognizance of such spurious factors 
in interpreting the data. 

2. Another point that must be considered in developing 
a juvenile delinquency data reporting system is the concept 
of unreported offenses. This writer holds that this con
cept in the area of jU\ 'enile delinquency is entirely different 
from the same concept in adult crime. In the adult crime 
field, criminal offenses are described in the code, and 
whenever behavior answering such a description takes 
place, a crime is being committed. That this criminal 
behavior occasionally may remain unnoticed or is not 
acted upon by the law enforcement agencies does not 
change the situation. The behavior remains a crime even 
if it is an unreported crime. Therefore, in the adult area 
it is important to know the ratio between unreported and 
reported crimes, the reasons for nonreporting, the differ-
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ences in the degree of reporting different types of offenses, 
etc. 

In the area of juvenile delinquency, at least in the 
United States since 1899, the theoretical model is dif
ferent. All children in the process of being socialized to 
become adult members of their society deviate one way 
or another from the expected standards; such deviation 
is likely to extend also to the legal norms of the criminal 
code. The conventional socializing agencies, the family, 
the school, the community, the church, the special char
acter-building agencies such as Boy Scouts, Y110A, etc., 
are supposed to absorb the deviations of the juvenile and 
to straighten out the problems. As long as they manage 
to do this without excessive disturbance to the society (the 
nuisance threshold concept) and without any apparent 
deterioration of the child, there is no delinquency. Juve
nile delinquency sets in when the public authorities rec
ognize that something has gone radically wrong with the 
conventional socializing process and through their special 
agencies, the juvenile court, the probation officers, the 
juvenile institutions, etc., take over the socialization of 
the child. Thus, it is not the content of the behavior of 
the child, but rather the official recognition of the fact 
that the child cannot be left with the conventional socializ
ing agencies that constitutes the presence of delinquency. 
The absence of official action in the case of the juvenile 
thus cannot mean an unreported act of delinquency, but 
means that there is no delinquency. This difference from 
the sphere of adult criminality must also be taken into 
consideration in developing the reporting system and 
again in interpreting the data. 

Special caution must be exercised in reporting the 
data pertaining to the age brackets which nationally 
represent an overlap between thft jurisdictions of the 
adult and the juvenile systems. The majority of the 
States vary with regard to the upper age limit for juvenile 
delinquents between the ages of 16 and 21. Many States, 
and in some cases local jurisdictions, also vary in the sense 
of concurrent jurisdiction of adult and juvenile courts 
within the same age brackets and also with regard to the 
policies and practices. of waiving jurisdiction by the ju
venile courts in favor of the criminal courts. If one 
keeps in mind the fact that the law enforcement actions 
of the adult and juvenile jurisdictions are invoked in ac
cordance with two different sets of principles for decision
making and action as outlined above, the area of over
lapping age brackets represents an especially complicated 
task for accurate and meaningful reporting and can easi!y 
result in confusion, misrepresentation and, consequently, 
faulty comparisons and evaluations. 

With the above precautionary considerations clearly in 
mind, the recommendation is herewitl. reiterated that the 
National Crime Data Agency include the juvenile data 
into both System A and System B of its national crime 
data reporting system. 

As regards System A: Agency statistics, this means the 
juvenile court statistics, juvenile probation statistics and 
juvenile institutions' statistics, as well as statistical data 
about juvenile aftercare, community-based programs: 
etc., as these new treatment measures develop further. In 

the process it must, of course, be kept in mind that there 
are already available juvenile court statistics compiled by 
the Children's Bureau on the basis of a sample, as well 
as statistics for juvenile institutions. 

As regards System B-Criminal-Career Records in the 
National Law Enforcement and Correctional Registry, the 
inclusion of the juvenile delinquency involvements is in 
principle extremely important from the point of view of 
understanding and interpreting later criminal careers. 
It has to be kept in mind, however, that in view of the 
very nature of the juvenile field, which is predicated on 
the separation of the juvenile offenders from the adult 
criminals; its insistence that a juvenile who is adjudicated 
a delinquent is not a criminal; its insistence on the con
fidentiality of the juvenile record; and its apprehensions 
about any stigma being attached to the juvenile, it is to 
be expected that resistance to the inclusion of any personal 
data on the juveniles into any criminal-career record 
system wiII be very great and difficult to overcome. It 
can only be hoped that realistic guarantees of confi
dentiality and meticulously limited access to the data 
may overcome this resistance. 

SYSTEM A-AGENCY STATISTICS 

POLICE STATISTICS 

The area of police statistics in this country is the area 
in which there is available the most highly developed 
reporting system-the Uniform Crime Reports pre
pared by the FBI with the cooperation of the Interna
tional Association of Chiefs of Police-which has been 
in operation for 35 years and which is quite close to re
porting the national universe of offenses known to the 
police and is steadily increasing its coverage also of arrest 
data. These statistics are based on the voluntary co
operation of some 8,000 police departments with the 
FBI in reporting offenses and arrests in terms of the 
uniform offense categories developed for this purpose 
and on the forms supplied by the FBI, with a consid
erable amount of verification and followup by the latter 
agency. 

In view of the singular importance of the Uniform 
Crime Reports, several references to them have already 
been made in this proposal and several aspects of the 
program have been described and analyzed in some de
tail, e.g., in the sections on Difficulties in Developing 
National Statistical Compilations and Uniform Cate
gories and Standard Procedures. These references will 
not be repeated here. For further detail the reader is 
referred to an article published a few months ago by the 
autllOr of thi~ proposal in the April 1966 issue of the 
Michigan Law Review, to the Reports themselves, 
the most recent one being for 1965, to the Uniform 
Crime; Reporting Handbook, the latest issue being of 
July 1966, to the Special Issue of the Uniform Crime 
Reports of 1958, which gives the report of the Consultant 
Committee, of which this author was chairman, and 
finally the original and basic document, Uniform 



Crime Reporting, published by the International Asso
ciation of Chiefs of Police in 1Y29. 

The following comments are in order here: 
The uniform offense categories on which the Uni

form Crime Reports are based should be somewhat re
vised. It is understood that the personnel of the agency 
also favors certain refinements in classification. If these 
refinements can be accomplished by th€: personnel with 
the aid of the Advisory Committee on Uniform Crime 
Records of IACP, the expansion of the present system of 
the uniform categories to the areas of courts and correc
tions, to establish a basis for reporting also in these areas, 
requires the convening of a national conference or a 
committee to do a job similar to that performed by the 
Committee on Uniform Crime Records of IACP in 1928 
and 1929, only broader in scope, as has already been dis
cussed in the section of this proposal dealing with "uni
form categories." 

The recommendation made elsewhere in this proposal 
that tne publication of any statistical data on a national 
scale should be accompanied by an interpretation of the 
data at least to the extent of the most basic analysis of 
their meaning, should be reiterated here. It will be 
recalled that since such analysis and interpretation were 
not considered the proper function of an operatbnal 
agency gathering the police statistics, a recommendation 
was marle that this function be entrusted to a special 
Analysis and Interpretation Section of the National Crime 
Data Agency. 

In view of the bask nature of police statistics for any 
total crime data reporting system, its relationship to the 
proposed National Crime Data Agency and reporting 
system must be carefully considered. This relationship 
represents a relatively simple matter as far as "offenses 
known" and arrest statistics are concerned, which consti
tute a self-contained and potentially independent "agency 
statistics" series. The issue becomes much more compli
cated as soon as one addresses oneself to the criminal
career records, which are presently handled by the FBI 
under the title of "Careers in Crime." This area is 
closley linked with the operational collection of finger
prints and criminal records maintained for criminal iden
tification purposes and is presently being technologically 
reorganized to make full use of modern electronic data 
processing in the setting of the brand new FBI National 
Crime Information Center. The relationship of this 
aspect of the FBI program and facilities to the proposed 
National Crime Data Agency and reporting system will 
be discussed in this proposal under System B. 

PROSECUTION STATISTICS 

There is an area of law-enforcement activities with 
reference to a suspect, or, if in the end result he is found 
to be guilty of the offense, with reference to the offender, 
which begins with his arrest by the police and ends with 
his appearance in the court for the definitive hearing of 
the case. In the course of this segment of criminal proce
dure, decisions are made and actions taken by the 
prosecuting attorney, by the judge of the inferior court, 
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who may hold preliminary hearings for various purposes, 
by the grand jury, and by the sheriff or other official who 
operates the jail or other detention facility, in the result 
of which actions the suspect may be released on his own 
recognizance, released on bail, detained in jail, indicted or 
not indicted by the grand jury, or have his case simply 
dismissed by the prosecuting attorney, who may reach the 
conclusion that no offense was committed or that there 
is not enough evidence to prosecute. Although most of 
the decisions reached are legal decisions and a record of 
these is made, statistics pertaining to this area of law 
enforcement activities are not available not only on a 
national scale, but by and large, also not on a State or 
local level. At least these statistics are not available in 
tabulations that would provide a clear picture of the 
varying fate of this population made up of the persons 
arrested by the police, which is so to say the input into 
this segment of law-enforcement procedure. If one 
remembers that there are also no national judicial crim
inal statistics and that on a State or local basis, too, such 
statistics are either nonexistent or contain too little infor
mation, one can well understand the frequent comment 
that after the police reports the arrests, a total statistical 
blackout sets in until, very much later in the criminal 
procedure, the National Prisoners Statistics pick up 
the thread and give the number of prisoners in State and 
Federal institutions as a clear and reliabh datum. 

The number of arrests reported in the Uniform Crime 
Reports for 1965, covering 69 percent of the U.S. popu
lation, is very close to 5 million. A rough estimate for 
the entire U.S. popUlation is something like 6,500,000 
arrests. If one asks what happens to these peopie, we 
find that the next national statistical figure that we have 
is approximately 200,000 prisoners in State and Federal 
institutions at any particular time, and less than 100,000 
offenders currently received from the court~ in any single 
year. Just what happens to the remainder of the arrested 
persons? Actually what is the outcome of roughly 98 
percent or 99 percent of the arrests? It is true that we 
know the type of things that happen, but we do not know 
the numerical distribution at all and hence the relative 
frequency with which various measures are being used 
with regard to offenders: we do not know how many 
cases were nol-prossed, how many were indicted by the 
grand jury or, for that matter, how many went to the 
grand jury; we do not know how many were acquitted by 
the courts or were fined or placed on probatio:.1; we do not 
know how many went to the local jails to serve short-term 
sentences nor how many were in the process released on 
bail or kept in detention while awaiting trial. 

One can hardly expect a broad-scale evaluation of 
this entire segment of law enforcement activities and 
rational planning for the future with this little informa
tion as to what is actually going on. Even if this 
lack of information can be explained and understood 
historically, in the contemporary society it stands as a 
case of weakness or neglect and must be remedied. If 
the national judicial criminal statistics, when renewed 
and developed, would clear up one part of this uncharted 
territory, the segment following the arrest but prior to 
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the case's reaching the court would still not be taken care 
of statistically. Therefore, it is recommended here that 
this complex of law enforcement procedures and actions 
be structured as a unit for statistical purposes and referred 
to as prosecution statistics. The National Crime Data 
Agency should consider the development of a statistical 
program for this area as one of its early and most impor
tant assignments. 

Since the component elements of prosecution statistics 
which tentatively comprise prosecuting attorney's 
statistics, W'and jury statistics, statistics on release on one's 
own recognizance, bail statistics, and detention statistics, 
involve-although interrelated-separate agencies, per
sonnel staffs and tyPes of activities, studies must be made 
and plans developed for each of these separately, but then, 
of course, integrated. The procedures outlined in the 
respective sections of this proposal should be followed in 
developing uniform reporting categories and initiating 
appropriate promotional activities to secure the coopera
tion of the agencies and staffs involved. As also in the 
case of other statistical series: the initiative taken by the 
National Agency to organize a national reporting system 
hopefully should stimulate State and local interest in this 
important matter and be of help in developing State 
and local programs by working out the reporting model, 
providing the necessary forms, etc., and, as was pointed 
out in the section "Promotion of New Crim~ Data Pro
grams," potentially by giving financial assistance. 

As to the role of detention in the prosecution statistics, 
it should be noted that presently most detention takes 
place in jails, which are also the institutions for serving 
short-term sentences. Although prosecution statistics 
should of course contain the data on detention, this data 
may have to be basically reported in the jail statistics 
when such are, hopefully, developed (see the respective 
section of the proposal) . Since the thought is often ex
pressed that the detention facilities in the futua-e should 
be separate from the short-term incarceration facilities 
and several specialized detention facilities have already 
been developed, this whole area organizationally may 
be in a state of flux for a considerable period to come. 
The planning for the statistics will have to take this into 
consideration and the necessary adjustments in the report
ing categorie~ and standard reporting procedures will 
have to be made. 

JAIL STATISTICS 

In the sense of either their total absence or their ex
tremely low level of development, jail statistics are un
questionably next to the prosecution statistics. Needless 
to say, there are no such statistics of a national scope. 
The low level of the jail statistics is paralleled by the low 
level of the institution itself, which is usually referred to 
by American criminologists as one of the oldest, most 
traditional, least modernized and least rationally planned 
elements in the,American system of penal and correc
tional institutions. Having inherited the dual function of 
detention before trial' and short-term punishment for 
crime, the jails frequently house also other categories 

of persons, sometimes of a rather bizarre nature, a fact 
which leads one of the expert statisticians consulted in the 
course of this study to comment that the population of 
the jail can best be described as Grand Central Station. 
In some communities the National Guard commanders 
use the jail for punishing the violators of military dis
cipline; some jails consider it natural to take in the drunks 
even without any criminal charge, just for sobering up; 
others have special procedures for accepting voluntary 
alcoholic commitment.s; many a hobo secures entry to the 
jail for the duration of the cold winter months by deliber
ately committing some petty offense; a person taken sick 
in a strange community or not immediately identified is 
still occasionally taken to jail rather than to a hospital; 
juvenile delinquents are still often detained in jail, often 
contrary to the explicit statutory provisions; and oc
casionally a traveler low of funds will seek shelter in a 
smaIl town or county jail, sometimes for a slight consid
eration to the sheriff. 

Any constructive program is difficult to plan and op
erate for an inmate popu l~tion of such infinite variety 
and varying but general! very short stay. But if the 
stay is short, it often is qUIte frequent, and many jails 
boast of inmates who have been detained and/or served 
short sentences for over 100, 200, or even 300 times. Al
though some of the larger jails in urban centers, managed 
by capable institutional administrators, are by now quite 
modern architecturally, clean and efficient, there are still 
many in the small towns and rural areas that are operated 
by part-time sheriffs, who derive a considerable income 
from the fee system and occasionally consider them a fam
ily sinecure, being second or third generation holders of 
the job. 

And yet the jail, criminologically speaking, is an ex
tremely important institution for three primary reasons: 
It often plays an imoortant role in the beginning of a 
serious and costly lifelong criminal career; it is often a 
recurring element in the lifelong petty criminal c;areers; 
and it probably affects and influences many more l500ple 
than any other type of penal or correctional institution. 
In other words, it is an important factor in the crime 
picture in this country, and criminologists have frequently 
named it item No.1 on the agenda of penal and correc
tional reform. 

That so little is actually being done in the sense of 
reform is in no small measure due to the absence of relia
ble and systematic information about the jails, owing to 
the lack of adequate records and statistics. Outside of 
some individual progressive jails, the only statistical in
formation about them on a national scale is of a census 
nature. The decennial U.S. censuses include the jails 
alongside of other penal and correctional institutions and 
thus give information on the number of inmates by age, 
sex, race, and nationality, area of residence, marital status, 
region of birth, year of schooling completed, occupation, 
etc. In addition to· the decennial population censuses, 
the U.S. Bureau of the Census conducted several special 
censuses of imprisoned offenders on a specific date, as 
for instance in 1904, 1910, and 1923. While this rep
resents a verI limited type of statistical information, it 



at least gives a~ idea of the . total number o~ persons 
present in the jatls on t;>Il~ partlcu~ar day an? gIves some 
demographic charactenstlcs of thelr population. An an
nual census of the local jail population for 1 day each year 
is taken by the California Bureau of Criminal Statistics. 
Its results are published il1 the annual volumes of "Crime 
in California." 

Another type of information about the jails and their 
populations can be found in the repor~s o~ the so-called 
jail inspection programs which ':lre, matntam:~ by ~a~y 
States but which are more descnptIve of the Jilll facllltIes 
and their condition than of their populations in statistical 
terms. 

The development of national-scale statistics for jaU~ 
would represent a very significant step in understar,dinj5 
the crime problem and in providing data for an analYSIS 
and better planning of both law e~force~ent and the 
correctional process, the latter espeCIally Wlth regard to 
the evaluation of the short-term sentence as an element 
in the correctional program. Because of the current st~te 
of our information about the jail population, the function 
of the short sentence is another big unknown in American 
criminology. . . 

Thus it is recommended that the NatIonal Cnme Data 
Agency undertake to develop jail statistics on a national 
scale. The general model suggested in this proposal for 
the development of new agency-statistics programs s~ould 
be applicable also in this case. A specific set of umf0rI? 
categories for data re~orting to supplemer:t t?e ?aSIC 
uniform offense categones of the pollce and mstitutIOnal 
statistics must be developed. Thus a special conference 
or a study group is indicated. The .model for !he prom~
tion of new programs, presented m the sectIOn of thIS 
proposal under that title~ sh.ould be follow~d. Th,e 
cooperation of such orgamzatIOns as the NatIOnal JaIl 
Association, an affiliate of the American Correctional 
Association, the National Sheriffs Association, the Com
mittee on Short-Term Institutions of the American Cor
rectional Association, etc., should be secured and 
maintained. Financial aid and logistic support in teims 
of forms and instructions, possibly also training-in some 
instances on a regional basis-are essential. 

In spite of its frequently archaic nature the jail is hope
fully bound to undergo some changes. As a matter of 
fact SOlfle changes in terms of re~ona1ism .and separat~on 
of detention fram short-term 1l1carceratron are takmg 
place. This element of change must be allowed for in 
developing the statistical reporting model. . . 

It might be helpful to observe that the dlffi~,-:ltles ~o ?e 
overcome in the development of a program of Jall statIstics 
are quite different, almost opposite to those identified in 
the case of prosecution statistics. As was pointed out, 
the prosecution statistics by-and-large already have the 
necessary record base, and the records are produced by 
personnel that as a rule has some educational and fre
quently some legal background. The task there is to 
develop tabulatiMs from these records in a system of legal 
institutions which are not arranged in terms of an ad
ministrative hierarchy and are frequently independent of 
each other. In the case of the jail statistics there is the 
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convenience of 0uly one type of institution as the data
producing ager.cy, but the difficulty, lies in. the pet;lonnel, 
which is frequently employed on a part-trme basIs~ does 
not have any prt'fessional identification, 2.nd very often 
has only very limited educational background. 

JUDICIAL CRIMINAL STATISTICS 

There are no national judicial criminal statistics in the 
United States. As was already pointed out in this pro
posal, the national series att.empted by t~e Bm:eau of the 
Census in 1932 was discontinued as a faIlure 111 1946 on 
t..iJ.e basis of a recommendation of a special committee t'f 
experts convened by the Bureau of the Budget. The rea
sons for the lack of success were analyzed in some detail 
in the section "Difficulties in Developing National Statis
tical Compilation," where this iII-fated venture was used 
as an example of the failure to secure the cooperatiM of 
the data-contributing agencies, in this case the courts, and 
was contrasted with the eminent success of the Uniform 
Crime Reports, which are remarkably successful in get
ting the cooperation of some 8,000 local law-enforcement 
agencies. The differenc~s in the op.eration of the two 
series were used as the basIS for construmg a general model 
for "promotional procedures" for new statistical programs. 

The desirability of judicial criminal statistics for the 
purpose of securing a much more complete crime and 
law-enforcement picture than presently available is gen
erally acknawledged. Tht;ir absen~e is responsi~le for a 
major portion of a most senous gap 111 the total plcture of 
criminality which consist,S i.n the absence ?f. any data 0:1 

crime between arrest statIstics and the statistIcs of offend
ers committed to State and Federal penal and correctional 
institutions, as was pointed out in tlle sectian of tlus 
proposal dealing with "Prosecution Statistics." 

The need for judicial criminal statistics is predicated on 
the function of the criminal court within the law enforce
ment system. It is the court that detelmines whether 
there was a criminal offense, what kind of an offense, and 
who is the offender. The actions of the police in the 
total process of criminal justice are only preliminary in 
nature and both the registering of the offense and the 
arrest ~f the suspect are subject to verification and con
firmation by the courts. The pQlice often deals with 
scores of suspects until the further process of prosecution 
establishes who is the guilty one. It is therefore only 
logical that the basic information on crimes committed 
and on offenders should be the caurt statistics. It is only 
in the result of the recognition of the fact that at least in 
this country the number of offenses which the victims re
port and which obviously have taken place, or which the 
police or the agencies of prosecution discover and recNd 
dwindles away to such an extent in the course of the 
various subsequent steps of criminal procedure that the 
original police data give a truer picture of criminality than 
the subsequent court decisions. The observations of twa 
criminologists were crucial in establishing the current 
point of view that police statistics are the most important 
basis for aur information about crime. Prof. Thorsten 
Sellin's famous formula that the value of crime statistics 



194 

for index purposes decreases as the distance between the 
statistics and the criminal act increases in terms of steps in 
the criminal proc;:.dure was one of these. The other was 
Courtland C. Van Vechten's concept of "criminal case 
mortality," which points up the dwindling of criminal 
cases in the course of the criminal procedure. His well
known article "Differential Criminal Case Mortality in 
Selected Jurisdictions" 4 analyzes the process in some 
detail. 

All of the above notwithstanding, the decisions of the 
criminal courts, as was stated, determine the presence 
and the type of offense, the offender and also to a large 
extent the method of dealing with him: Probation, fine, 
incarceration, its length, and often the type of correctional 
program. It is unthinkable that a system of criminal jus
tice can be rationally planned, evaluated and operated 
without data on the decisions of the central agency-the 
court, both in terms of the national perspective and the 
State systems. 

In his previously quoted article, "National Series on 
State Judicial Criminal Statistics Discontinued," Harry 
Alpert 5 pointed out as one of the reasons for the failure of 
this series, the absence of interest and support on the part 
of the professionals in the area of criminology. The fol
lowing observation, which may have an important bear
ing on the estimate of the future role of the court data 
and the acceptance of their importance, would appear to 
be in order. During the years 1932-46, when the original 
series was being produced, the theoretical and research 
interests in criminology were almost exclusively in the 
academic circles who were interested primarily in crim
inal etiology and were above all after the characteristics 
of the offenders. The Judicial Criminal Statistics 
did not provide any information on that score. The 
practitioners involved in the operation of the law enforce
ment and c'Jrrectional systems at that time had not yet 
developed the degree of sophistication necessary to be 
vitally concerned with the availability of sound data for 
decisionmaking but especially for overall planning of the 
systems. They were content with the operation of the 
systems as they found them, without too much apprecia
tion of the need to evaluate the basic structures and the 
effectiveness of programs. Today the situation is quite 
different. This country has a vigorous group of experi
enced and professionally engaged administrators in law 
enforcement and corrections, who are interested in the 
evaluation and potential modification of the systems they 
operate. Therefore, the need for basic data on these sys
tems is much greater today than it was a quarter of a 
century ago. Also, the area of academic criminology has 
developed much greater interest in correctional knowl
edge and correctional processes. Both the interest and 
the support of professional circles for a meaningful series 
on judicial criminal statistics should now be forthcoming. 

As in the case of other new statistical series, the general 
models developed in this proposal for the establishment of 
uniform reporting categories and for the promotional 
activities to secure the cooperation of the respective law 
enforcement agencies and personnel are applicable. With 
regard to the segment of the "promotional model" that 

"Courtland C. Van Vccbten, "Differential Criminal Case MortoUty in Selected 
Jurisdictions," American Sociological Review, December 1942. 

pertain to the enlistment of the cooperation of the respec
tive pwfessional societies and individuals, the following 
statement from Harry Alpert's article is very much to 
the point. In commenting on the factors which spelled 
the doom of the earlier series, the author states: "This 
last remark points up a third difficulty encountered in 
this series, namely, the absence of vigorous activity on 
the part of professional groups working in this field. The 
collection of these statisties was most successful in those 
states in which some individual, thoroughly convinced of 
the values to be derived from the statistics, took an active 
part in their collection or where some group or organiza
tion worked closely with the local court officials. In 
general, however, the professional groups did not devote 
much attention to this series." 

In the case of the judicial criminal statistics the report
ing model that was used in the earlier series might very 
well serve as the basis, but it must be restudied and a 
number of refinements made. This is not the place for 
a detailed analysis of the judicial criminal statistics model, 
but an example of the need for refinement is, for instance, 
the fact that the requests for infornlationand the neces
sary forms were addressed by the Bureau of the Census 
to the clerks of the courts having general felony 
jurisdiction: 

"These courts have authority to dispose of all 
serious felony offenses and of such minor or misde
meanor offenses as are not within the exclusive juris
diction of inferior courts. Since the misdemeanor 
jurisdiction of these courts is thus essentially resid
ual and varies not only from state to state 'but also 
from county to county within the state it is impossi
ble to rely on the figures reported by such 'courts as a 
true picture of the disposition of minor ollenses in a 
given state or to make comparisons from one statr,! to 
another. Moreover, not even the dattt regarding 
felony cases can be accepted as comparable from 
state to state. There is considerable variation 
among the states with respect to the types of felony 
cases that may be handled by courts other than those 
of general jurisdiction. In some states, municipal 
courts and county courts of limited jurisdiction 
dispose of felony charges. Consequently statistics 
based on reports from courts of general jurisdiction 
cannot account for the prosecution of all offenders 
charged with felonies. The variations in the data 
resulting from the widely different jurisdictions of 
the reporting courts were undoubtedly less with 
regard to major offenses, but even here there were 
differences which rendered comparative analysis 
extremely treacherous." 6 

Another necessary refinement involves the methodology. 
The information was secured from the courts in two ways. 
One was by means of cards to be filled out for each 
defendant, one in connection with the filing of the case, 
another with the disposition. The information thus 
secured was then centrally tabulated by the Bureau of 
the Census in terms of uniform categories. The other 

G Harry Alpert. op. cit., p. 187. 
• Ibid .. p. 184. 



way was to provide the clerks of the courts with tally 
sheets on which the data with reference to the defendants 
were checked in by the court clerks themselves. Since 
this second method left the evaluation of data in terms of 
the general reporting categories in the hands of the local 
personnel, which in view of lack of special training made 
the reliability of the data suspect, the first method, the 
reporting by means of the cards, was preferred by the 
Census. Only two States, however, were willing to fol
low this procedure, the rest claiming that the tally-sheet 
method was less time consuming. 

A third major modification that should be instituted 
with reference to the earlier model would involve the 
inclusion of the offenders' background data, which were 
ccmpletely lacking in the series except for an indication 
of sex. The inclusion of even a minimal amount of 
demographic data would vastly increase the circle of 
groups and persons intelested in and supporting the 
compilation. 

Many other lessons learned from the failure of this 
particular statistical series could be cited, extending even 
to the extremely unattractive form of presentation (over
ly small type, absence of illustrative charts and diagrams) 
and delays in publication of the data, which meant that 
the contributing agencies sometimes had to wait up to 
2 years for the receipt of national summaries and over a 
year for the tabulation of the data they themselves had 
submitted. 

Another background source for the development of the 
model is the part of the Report on Criminal Statistics 
of the National Commission on Law Observance and 
Enforcement, the so-called Wickersham Commission, 
dealing with court statistics. It contains a discussion 
of issues that have not lost their importance. 

Still another useful source to be considered in develop
ing the national reporting model is represented by the 
judicial statistics compiled and published in some States. 
A general caution should be sounded, however, owing to 
the fact that when these statistics are published as annual 
reports of the administrative offices of the courts, they 
have the tendency to provide information from the point 
of view of administration, operation, workload, time of 
personnel involved, etc., rather than from the viewpoint 
of providing information on the offenders brought before 
the courts and the dispositions made in their cases. That 
this factor is of crucial significance and limits the value 
of such reports as criminal statistics is well illustrated by 
the statement made to this writer in a conference in Cal
ifornia by two nationally known experts in this field to 
the effect that there are no judicial criminal statistics in 
California in the true sense of the word, in spite of the 
availability of the Annual Rep0rt of the Administrative 
Office of the California Courts, published by the Judicial 
Council of California as judicial statistics on a fiscal year 
basis. 

The Division of Procedural Studies and Statistics of 
the Admini,strative Office of the U.S. Courts publishes 
statistics on persons coming before the Federal courts, 
beginning with the filing of a criminal case and ending 
with its disposition, together with data on the age, race, 
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sex, marital status, and education of the defendant. 
Data on the prior record and the presentence investiga
tion are also collected. This is an old program, which 
was expanded in 1963 to include certain types of analyses 
of data. It should be considered as one of the resources 
in the development of the national reporting model, but 
its usefulness is, of course, limited by the fact that this 
system does not face the main obstacles confronting the 
national statistics: It reports the data from a single ad
ministrative system which operates on the basis of a single 
set of legal provisions, so that there are no problems of 
cooperation and of uniformity of the data categories. It 
is, of course, also limited to Federal offenders. 

As to juvenile court statistics, it has been previously 
pointed out that there is a national series maintained by 
the Children's Bureau, based on a sample. The future 
of this series would depend on three poHcy decisions: 

1. Whether or not the National Crime Data Agency 
should leave this and similar already existing na
tional agency statistics compilations as they are 
and only utilize their results; 

2. Whethelj in case the National Agency is to take 
over the series, it should operate 'the series as a 
part of a separate, overall system of juvenile de
linq;;ency data, or this data should constitute a 
separate series of agency statistics; 

3. Whether or not the National Agency, if taking 
over this series, should include it a~ a part of the 
judicial criminal statistics series. 

It should be noted that the judicial criminal statistics 
provide the basis for the national probation statistics, 
since they contain the disposition "probation." Data 
with regard to and from the area of presentence investi
gation, if such investigation is performed by the proba
tion department and officers as functionaries or agents of 
the court, also properly belong into the judicial criminal 
statistics. 

PROBATION STATISTICS 

There are no national probation statistics in this coun
try, although many efforts have been made in the course 
of the past 10 years or so to explore the possibilities of 
developing such a series. The National Council on Crime 
and Delinquency and the Administrative Office of the 
U.S. Courts have been especially active in this respect. 
Some individual States have been rather successful in 
developing probation statistics. Probation, contrary to 
parole, offers a special difficulty in developing national or 
even statewide compilations, because the probation de
partments are frequently attached to individual courts 
and thus are not subject to statewide administration. 
Thus, if the National Agency were to initiate a national 
probation statistics series, it would have to deal with sev
eral different types of contributing agencies which con
trol access to the information. 

It should be noted that the differences between the 
juvenile and the adult fields have perhaps more reper-
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cussions on collection of statistical data in the area of 
probation than in any other phase of the law-enforcement 
and correctional processes. For these differences in gen
eral, see the section of this proposal on "Adult Crime and 
Juvenile Delinquency Data." The overlap area, gen
erally between the ages of 16 and 21, in which various 
jurisdictions have differing upper age limits for juveniles, 
is an especially complicated situation to handle in terms 
of uniformity and comparisons. :Many jurisdictions have 
concurrent adult and juvenile court jurisdictions within 
these age brackets and the local policies differ beyond 
the text of the legal provisions. Since the decisionmaking 
with regard to placement on probation rather than in
stitutionalization of the offender is obviously strongly 
affected by the differences in the attitudinal climate char
acteristic of the juvenile and adult fields, as was pointed 
out in the section of the proposal just cited, the differential 
handling of the same age brackets as juveniles or as adults 
in different areas of the country injects factors which 
severely endanger the smface meaning and the compa
rability of the data. 

Another factor to be taken into account in developing 
the reporting model in this area is the fact that the func
tion of the probation officer is quite different in many of 
the juvenile and adult jurisdictions. In the juvenile area 
there is a strong tendency for the probation officer to 
exercise what amounts to administrative and judicial 
functions, his actions being similar to those of the police
man and of the judge. In the adult area the probation 
officer is seldom more than a collector of information, 
with the decisionmaking function remaining completely 
with the judge. 

Confusion haunts the field of probation because of the 
probation officer's function as an investigator of the social 
and personal background of the offender for the purposes 
of a pretrial or presentence report to tr.e judge and his 
function as a treatment officer for the offender whose 
"sentence" is to be placed on probation. These are in 
essence two entirely different functions, which in practice 
often intertwine. Both services are often performed by 
the personnel of one and the same probation department. 
The data with reference to both are extremely important 
for the proper understanding, evaluation and manage
ment of the two functions, and the national reporting 
models should provide for the collection of both types 
of data. As was already suggested, probation activities 
as presentence investigations belong more properly into 
the judicial statistics, but from the point of view of access 
to the data the issue may have to be reconsidered on the 
basis of a more detailed feasibility study. 

Again it should be pointed out that the general models 
suggested in this proposal for the development of the 
uniform reporting categories and the promotion of a na
tional statistical program should be applied. It must 
also be repeated that the location of the juvenile proba
tion agency-statistics series within the general program 
of the National Agency will depend on the policy de
cision whether to handle the juvenile area data as a uni
fied system, whether to have the specific juvenile agency
statistics series operated as independent agency-statistics 

series.. or whether to include them together with the 
corresponding adult statistics into the program of one 
unit-probation statistics. 

Statistics pertaining to the probationary system as a 
method of treatment of adjudicated offenders must re
flect the number of persons placed on probation, the num
ber violating probation by committing new offenses or 
by technical violations, and the number of persons suc
cessfully completing probation. With regard to the last 
item, the juvenile field offers special difficulties in view 
of the frequent vagueness of the length of the probation
ary sentence, which is often formulated as "maturity" but 
in reality often falJs short of that. 

A list of the basic areas and questions which statistical 
probation data should aspire to answer was compiled by 
the late John W. Mannering and is being reprodur.ed 
here as a potential basic plan for the development of a 
national model: 

1. How much u,se is made of probation by the 
criminal courts? 

2. I;Iow much use is made of presentence investiga
tlOns by courts? 

3. What are the conditions of probation? 
4. How successful is probation? 

While the first two questions potentially belong still 
into the area of judicial statistics, questions three and 
four should be answered by the probation statistics. For 
more details under these headings, Mr. Mannering's 
paper, "Probation Statistics," should be consulted in the 
1957 Proceedings of the American Correctional 
Association. 

As in the case of the judicial criminal statistics, the 
reporting model for the Federal probation system should 
also be consulted as it is reflected in the pnblications of 
the Administrative Office of the U.S. Courts. Here, 
too, the limitations on following this model as an example 
for a national compilation are obvious, of course, because 
of the administrative and legal unity of this Federal 
system. 

It is to be noted that in addition to probation as a 
treatment measure, this country also knows a suspended 
sentence, for which the data would probably have to be 
obtained within the scope of the judicial criminal sta
tistics. It is likewise to be noted that in some jurisdic
tions, e.g., in California, there is probation without su
pelvision, which makes for a heavier jurisdictional load 
than supervision load. It is also to be noted that in many 
jurisdictions placement on probation in the so-called non
support cases results in practice in a large number of pro
bation officers performing and being limited to the one 
single function of collecting the support moneys. 

PENAL AND CORRECTIONAL INSTITUTION STATISTICS 

This country has National Prisoners Statistics, pres
ently published annually by the Bureau of Prisons of the 
U.S. Department of Justice and giving data on prisoners 
in State and Federal institutions. Prior to 1950 tllis 



statistical series was handled by the Bureau of the Census. 
It was started in 1926. It is, naturally, a voluntary re
porting program, but it has complete coverage. This is 
a well-developed compilation, which, however, could be 
improved in the sense of completeness of data covered. 
From time to time the Federal Bureau of Prisons has re
leased much more detailed analyses of the same and some 
additional data, whieh appeared as separate volumes. 

It should be kept in mind th;::.<; all institutional statistics 
have an advantage over other criminal statistics because 
in their case reporting about offenders means also ac
counting for the pu.blic moneys spent on their upkeep in 
the institution. Public money spent must be accurately 
accoumed for. Thus the institutional statistics in a way 
are a byproduct of the justification of the institution's ex
penditures. The latter must be in good order, must be 
made public and hence at least the basic data on the 
prison population and its movements is always there. 
But as the "Report on Criminal Statistics" of the so-called 
Wickersham Commission observed in 1931 about institu~ 
tional statistics, "the statistics concerning prisoners often 
appeared pitifully insufficient after the many pages of 
detailed financial statistics .... " 7 The inclusion of data 
of real importance from the point of view of criminal 
statistics is again something else, and the development of 
good records and good statistics beyond the very basics 
probably requires as much of an effort here as in any other 
area. 

The issue of the national prisoners statistics does not 
require a detailed discussion in this proposal. The series 
already exists; it is being operated with professional com
petence, and what it needs is larger budgetary appropri
ations that will allow the inclusion of more data and more 
detailed analyses. The needed improvements which any 
statistical series can stand are likely to come naturally 
as a byproduct of further development. The question of 
whether the National Crime Data Agency would take 
over the series would depend entirely on the general policy 
in this respect under which the Agency is established. 

There is, however, one serious weakness in the Na
tional Prisoners Statistics, which requires study and ac
tion and which is not so easy to remedy. That is the 
existence of local variations in the policies governing 
which institutions are classified as State institutions and 
which are treated as county or city jails or workhouses, 
etc., and also the policies concerning the kinds of sen
tences and the offenders to be sent to the State or local 
institutions. If one State keeps all offenders sentenced 
to terms up to 1 year in its local institutions and another 
State begins to commit offenders with 3-month sentences 
and above to the State institutions, all comparisons of 
prisoner /population ratios between such States become 
meaningless. This applies to a large extent also to the 
analyses of the offender population by type of offender, 
because the differences in the length of sentences mean, of 
course, also differences in offenses and offenders. One 
way to eliminate this spurious factor would be for all 
States to have uniform sentencing and commitment prac
tices and also comparable types of institutions. Since 
this is, however, not very likely to be readily achieved, the 

1 National Commission on Law Observance and Enforcement, Report on Crimi· 
nal Statistics, No.3, Apr. 1, 1931, U,S. Govenlment Printing Office. Washington: 
1931, p. 75. 
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alternative of developing national jail and short-term in
stitution statistics would be a more readily available 
remedy, since in that case data on aU incarcerated 
offenders in every State would be available. 

As to statistics on public imtitutions for delinquent chil
dren, ever since the Children's Bureau special study of 
training schools of 1953, the Bureau has published from 
time to time statistics on training school populations. Al
though there are some very basic data on the inmates, 
these statistics really deal with the institutions rather than 
the delinquents and must be very much expanded in order 
to approximate the level of detail of the National Prison
ers Statistics. Since the permissive policies for com
mitment of the adjudicated delinquents by the juvenile 
courts results in the placement of some of the delinquents 
in private schools rather than in public training schools, 
this fact must be taken into consideration in any statis
tics dealing with the inmates of public juvenile institu
tions. 

This is another series that must be subjected to the 
procedures recommended for developing uniform re
porting categories and securing cooperation for the pro
gram. For instance, the National Association of Train
ing Schools and Juvenile Agencies should be brought in 
on any development in this area. Also with regard to 
the location of the juvenile institutional statistics the same 
applies as was said about the juvenile court and proba
tion statistics; a general policy decision must be reached 
whether to place them in a separate juvenile statistical 
unit within System A, whether to handle them as a com
pletely separate agency-statistics series, or whether to 
combine them with the national prisoners statistics. 

PAROLE STATISTICS 

Presently there are no national parole statistics in this 
country. There is, however, a very promising effort to 
develop such a program. First of all, the general situa
tion with regard to parole statistics will be characterized 
and then the recent developments will be briefly described 
and further steps discussed. 

Parole Today 

Without getting involved in matters of definition of 
parole and its historical origins and development, it might 
be stated that presently parole, a relatively new and rapid
ly growing method of release from institutions as well as 
measure of correctional treatment, is used in all States of 
the Union. It is generally operated as a State program 
with a paroling authority-usually a parole board
which, after a preparole investigation of each individual 
case, makes the decision with regard to release or nonre
lease on parole of institutionalized uffenders; and a parole 
administrative body, which provides parole supervision 
through its parole officers to parolees thus released. On 
the basis of a new offense or violation of the rules or con
ditions of parole, a parolee may be returned to incarcera
tion as a parole violator. The specific organizational or 
administrative arrangements for the elements of such a 
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system vary from State to State. In some instances the 
paroling authority is a special parole board for a par
ticular institution, in others, a parole board may have 
functions broader than just matters of parole, as in the 
ease of the California Adult Authority. It may be an 
independent agency or a part of an integrated correc
tional system. It may also be in charge of supervision 
of parolees or the latter function may be administratively 
independent of the paroling authority. From the point 
of view of records and statistics it is important that the 
central organizational tendency is to have a statewide 
paroling authority and likewise a statewide parole super
vhing agency, which makes for uniformity of procedures 
and reporting categories and provides for a central au
thority which may institute and direct record keeping 
and statistical procedures at least within the boundaries 
of one State. 

It must be recognized, however, that there are great 
differences in legal provisions, rules, concepts, definitions 
and practices between the individual States and thus a 
very considerable amount of work toward developing 
unifoIT:l reporting categories must be done before a na
tional information system can be developed. 

The functioning of a parole system can be very readily 
perceived and interpreted as a continuous decisionmaking 
process. The feedback of information to the decision 
makers on the outcome of these decisions makes the devel
opment of a smoothly functioning information system 
imperative. 

Parole Prediction Studies 

Perhaps the just indicated obviousness of the impor
tance of knowing the outcome of the decisions in order to 
be guided thereby is the paroling authority's job of con
stantly making decisions lead to what was for the field of 
criminology an 'extremely early attempt to make use of 
the emerging social science methodology. What in cur
rent terminology would be referred to as an attempt to 
develop a feedback of the systematically collected and 
analysed results of the d.ecisionmaking process into that 
process so that profit can be derived from this informa
tion, was proposed and actually introduced into the area 
of parole as early as the twenties. As early as 1923 the 
first analyses of what later was to become known as parole 
prediction appeared as the outcome of studies by S. B. 
Warner and Hornell Hart. The main impetus to this 
type of exploration was given, however, by a group of 
sociologists identified with the University of Chicago. 
The names of Ernest W. Burgess and Clark Tibbitts figure 
especially prominently in this connection. The study 
"The Workings of the Indeterminate Sentence .Law and 
the Parole System in Illinois" 8 analyzed a parolee popula
tion to determine the relationship of the parole outcome 
to the factors available to the decisionmaking body at the 
time of granting parole. The study established that the 
violation rates for sub populations possessing certain spe
cific characteristics differed from the average violation rate 
of the entire population. Combining several such factors 

8 Andrew A. Bruce, Albert J. HH.rno, John Landesco, and Ernest W. Burgess. 
uThe Working of the Indeterminate Sentence Law and the Parole System in 
Illinois," Parole Board, Springfield, Ill.: 1928. 

together made possible the construction of what was 
called the prediction tables, which gave, on the basis of 
experience with the past parolee populations, the ex
pectancies of success or failure for candidates for parole 
on the basis of the factors known about them. These 
original prediction tables were put to use in the State of 
Illinois, where they were given for decades the most ex
tensive test and were further analyzed, modified and 
experimented with by a number of social scientists who 
at one time or another became associated with the parole 
system of that State. For a general historical analysis 
of the major steps in the development of this inquiry see 
"Parole Prediction, An Introductory Statement" by the 
author of this proposaJ.D 

From the many developments in the sense of research 
findings and refinements which gradually accrued, one is 
of special importance to the present analysis: The dis
covery that the success and failure on parole were found 
to be related to a differing degree and to different factors 
in the different parole systems, and that even within one 
and the same parole system the changes in policies and 
administrative practices of the correctional institutions 
and parole systems, as well as in the general cultural 
matrix, made the computations of expectancies quickly 
obsolete and suggested the need for a continuous feed
back of the current outcome information to the decision
making body. Thus the operational significance of the 
continuously updated experience tables as a part of the 
operation of the parole system was brought out. 

Gradually a very considerable body of materials, re
search reports and literature about parole prediction 
developed, as well as an appreciable amount of experi
ence in the parole systems, some of which, to varying 
degrees, experimented with the prediction tables. From 
the point of view of the needs of national parole statistics, 
this whole development contributed considerably to con
ceptualization of the parole process and lead, e.g., to 
the discussion and definition of many terms, such as, for 
instance, the concepts of success or failure on parole, the 
typology of factors to be considered by the paroling 
authority, etc. On the other hand, it must be conceded 
that the above-indicated finding that the predictions 
derived from the experience tables are applicable only 
within the particular correctional system from which the 
materials were derived, limited interest in the data beyond 
one system. Thus, the "parole prediction" movement 
did not generate too much interest in national parole 
statistics and in the development of uniform categories: 
It led to somewhat "self-centered" explorations within 
the individual parole systems themselves. Nevertheless 
any future work toward a national parole reporting 
system should explore the "parole prediction" materials 
for useful leads, findings and conceptualizations. It is 
more an interest in the comparison of the success of oper
ations and interest in the sharing of experiences in the 
structure and operation of the parole systems that lead 
to a recent quest for uniformity in the reporting of parole 
data-the basis for national parole statistics-as a major 
project of the National Parole Institutes. 

o Peter P. Lejins, "Parole Prediction, An Introductory Statement," Crime anu 
Delinquency, July 1962. 



Uniform Parole Reports Project of the National Parole 
Institutes 

The Uniform Parole Reports Project of the National 
Parole Institutes represents not only an extremely impor
tant development toward national parole statistics, but 
also probably the most outstanding example of a vigorous 
project in developing a national reporting system in an 
area of corrections, rationally planned and executed by 
means of contemporary methodology, It is a program 
administered by the National Council on Crime and 
Delinquency. It is cosponsored by the U,S. Board of 
Parole, the Advisory Council on Crime and Delinquency, 
the Association of Paroling Authorities, and the Interstate 
Compact Administrators Associatior" for the Council of 
State Governments. The proglams of the National 
Parole Institutes are financed primarily by Federal grants 
from several sources. The Institutes were initiated in 
1962, when they were made possible by a grant from the 
President's Committee on Juvenile Delinqueucy and 
Youth Crime, later the Office of Juvenile Delinquency 
and Youth Development. Since it became apparent in 
the course of the Parole Institutes that one of the greatest 
problems in effective parole decisionmaking was the 
absence of reliable statistical information based upon 
uniform standards of reporting and a common terminol
ogy, the decision was reached in late 1964 t.o conduct a 
Feasibility Study of developing a uniform parole reporting 
system. This Feasibility Study, U;Ilder Dr. Don M. Gott
fredson, was completed by the end of 1965 and is 
available, 

The Summary of this study states: "The purpose of 
this study was to determine whether a useful information 
system describing the results of parole can be developed 
feasibly as a joint effort of paroling authorities. The 
results of the study show that it can." 10 

Twenty-nine of the Nation's parole agencies participat
ing in the planning meeting in December: 

1. Devised a model for a data collection system, 
feasible for use with a large number of agencies; 

2. Achieved agreement on definitions of critical 
terms, in other words, worked out tentative uni
form concepts and definitions; 

3. Agreed on testing the feasibility of the above plan 
by 
a. A pretest of the data collection system with the 

participation of eight agencies providing the 
information to the National Parole Institutes 
in accordance with the developed plan; 

b. A pretest through the exploration of th~ ap
plication of the suggested procedures to rep
resentative samples of paroled offenders in 16 
additional parole systems. 

The Feasibility Study's Summary thusly reports the 
findings: 

"1. A workable data collection system. One year 
of experience with the trial procedures for regular 

"2, 
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reporting shows that the methods devised will 
provide a firm base for development of the needed 
system. An initial reliability ~tudy shows that 
different people can agree in coding the needed 
information from case records. 
A common vocabulary. This is a usef'Lll begin
ning; twenty-four agencies reported little diffi-
culty in applying the codes and definitions in their 
own systems. 

"3. Regular reporting to participating agencies. This 
provides feedback to each agency, showing char
acteristics of the prisoners paroled and describing 
parole performance. Reports have been sent 
periodically to each agency taking part in the test 
of proced11res for regular reporting. While the 
main purpose of this phase was to define major 
problems and determine what is feasible, results 
support the need for the information system, long 

"4. 
recognized by parole administrators. 
Demonstration that comparisons of agency effec
tiveness must take account of differences in the 
kin.ds of offenders paroled. The data collected 
shows: 
a. Differences among agencies in parole per

formance criteria; 
b. Differences among agencies in the kinds of 

persons released under parole supervision; and 
c. Differences among offenders in the likelihood 

of successful parole. 

* * * * * 
"The results of the study show that the tentative 

model ultimately can provide a firm basis for mean
ingful analyses of parole experience based on uni
form reporting from all of our diverse parole 
systems." 11 

A paper by Dr. Gottfreclson, entitled "Information 
Sharing in Parole" and presented at the 96th Congress of 
Corrections in August 1966, described the pilot study, 
proposed as a second phase in the development af uni
fonn parole reporting procedures, which was initiated 
February 1, 1966, under a 3-year grant from the National 
Institute of Mental Health, The reporting system de
veloped in the Feasibility Study is to be tested with the 
8 parole agencies who took part in the Feasibility Study, 
with 12 more parole systems added. A second planning 
meeting of the 29 agencies was held in Chicago in May 
1966. Continuation of the testing of the basic reporting 
categories and procedures developed by the Feasibility 
Study was recommended without major changes and 
with only a few refinements. 

It should be noted that the Feasibility Study aJso pro
vides an excellent example of the development of unifoITll 
categories beyond the usual categories in the scope of 
police statistics. Its codes for the pilot project include a 
rather generalized system of offense categories, but the 
rest of the code gives a detailed example of reporting cate
gories pertaining, e.g., to the confinement from which 
paroled, to the prior criminal career, to the parole data
inclusive of a detailed reporting system on parole perform-

-----------------------------------------------------
10 Uniform Crime Reports, A Feasibility Study, Conducted by the N.tiODuJ 

Parole Institutes; Administered by the National Council on Crime and Delinquency, 
December 1965. n. ill. 

11 Ibid •• pp. IV-V. 
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ance-to the potential new offenses, to the discharge, plus 
a few demographic items and the identification number. 
Any further work not only in uniform parole reporting 
but also in any uniform reporting should take cognizance 
of the work done and the solutions proposed by this 
project. 

From the point of view of the "promotional model" 
recommended in this proposal, the plan for a series of 
seminars for agency administrators, to start in September 
1966, is of interest. 

Dr. Gottfredson points out in the paper that the ques
tion needing to be explored next concerns what types of 
feedback to the paroling authorities, on the basis of the 
information collected, will be most useful to these author
ities. 

The described uniform parole reporting project of the 
National Parole Institutes has, to a considerable degree, 
performed the steps referred to in this proposal under the 
description of the models for developing uniform cate
gories and promoting the cooperation of the contributing 
agencies. It could be assumed that these tasks could be 
completed under the present arrangements: The admin
istration by a private national agency-NCCD, sponsor
ship by a number of professional organizations and operat
ing agencies, and funding through grants by several Fed
eral granting agencies. The question is: How shall this 
parole reporting system be operated after it is fully de
veloped and tested? In terms of this proposal the rec
ommendation is in order that it should become an integral 
part of the agency statistics within the national crime 
data reporting system of the proposed National Crime 
Data Agency. No other effective administrative arrange
ment which would also provide close liaison with other 
agency-statistics series and integration of their informa
tion appears to be very likely. 

SYSTEM B-CRIMINAL CAREER RECORDS OR 
NATIONAL LAW ENFORCEMENT AND COR
RECTIONAL REGISTRY 

FUNCTIONS 

As was already discussed in this proposal, e.g., in the 
section on the "Organizational Setting of the System," 
the national law enforcement and correctional registry 
is to contain a national collection of criminal-career rec
ords. This collection is to perform a number of functions 
and to satisfy several needs. It is meant to be both an 
operational information system, at least potentially for 
all law-enforcement and correctional operational agencies 
in the country, and an information system for the entire 
field of law enforcement and corrections in its adminis
tration, policymaking and planning, inclusive of the needs 
of research, by supplying the data on the characteristics, 
criminal careers and correctional experiences of offenders 
as these appear interrelated in the lives of serious and/or 
persistent offenders and as this can be tabulated and 
analyzed on the basis of such a collection. 

Operational Needs of Law-Enforcement and Correc
tional Agencies 

Local, State, and national criminal-career record col
lections of an incomplete, unsystematic and ad hoc na
ture for the law enforcement purposes of the police are 
in existence today. They are the criminal identification 
files of the local departments of police, on the State level, 
e.g., the criminal identification system of the State of 
New York, formerly operated by the Division of Identi
fication of the New York State Department of Correc
tion and now transferred to the New York State Identi
fication and Intelligence System, known as NYSIIS, and 
on the national level, the Identification Division of the 
Federal Bureau of Investigation. 

The need for the expansion of the old and traditional 
operational identification file of the police departments 
to a national file, which is the basis for the part of this 
proposal consisting in the national registry, is based on 
two prewmably very simple and obvious facts. 

One of these, already analyzed in this proposal in the 
section on "Consumers of Crime Data and Their Needs" 
under "Operational Agencies," is the rapidly growing in
adequacy for operational purposes of a purely local iden
tification file because of the ever-increasing involvement 
of an ever larger portion of the serious and persistent 
offenders in criminal activities. outside the local juris
diction. The best testimony for this fact is the sponta
neous and "grassroots" interest of the local police depart
ments in the development of the criminal identification 
units on a broader scale than their own operations; that 
is, on a metropolitan, State, or regional level. This has 
been realized officially or through de facto cooperation, 
or is in the process of realization in most of the Nation's 
metropolitan areas and is being contemplated and worked 
on, for instance, for such regions as California and the 
neighboring States. This development is something 
over and above the use by the local police departments 
of the national fingerprint and criminal record file of 
the FBI, which has been operational for several decades. 
It addresses itself to a much more complete and detailed 
collection of data on the offender. The major thrusts 
for quick-access regional and national repositories of 
crime data so far has been not so much for an across-the
board collection, but for specific collections related to the 
most pressing needs of the police that can no longer be 
met by the old methods: for instance, a national stolen 
auto file, a national file on stolen property in general, 
and a national file on criminals sought. 

The second fact is the possibilities opened up by the 
recent developments in electronic data processing, which 
have made 5 uch collections of crime data beyond the 
confines of the local agency possible and operationally 
effective. What the EDP has also made a reality is the 
technological possibility of very quick, almost instan
taneous access to the stored identification data, which has 
resulted in the induced demand, or at least an induced 
strong interest in this type of operational system on the 
part of the police all over the country. 



The expression of this interest and the metropolitan, 
State, and regional developments all point in the direc
tion of a computerized national identification file, and it 
seems that Federal initiative and assistance, in terms of 
leadership, professional and technological standards, and 
financial support, would be coming just at the right time. 
The proposed national registry would be the instrument 
for the satisfaction of this need. 

Still in terms of operational needsz..but transcending the 
scope of the conventional interest of the police in identi
fication and criminal data, a third very important and 
obvious fact underlying the national registry proposal 
must be considered. It is the fact that by now it has be
come quite apparent that our society, in dealing with the 
crime problem, does not want to stop with the identifica
tion, apprehension, and conviction of the offender, but 
is deeply concerned about his correction. Thus, a recent 
Harris survey on the attitude of the American public 
toward crime, some of tht' findings of which were reported 
nationally in the press on July 3, 1966, indicated that in 
re::ponse to the question comparing the attitudes and 
beliefs toward law enforcement and punishment versus 
prevention and correction, the overwhelming majority of 
people favored correction. In response to the question, 
"Do you feel prisons should be mainly corrective, trying to 
rehabilitate criminals, or mainly punitive, punishing them 
for their crime?" 77 percent of the respondents felt that 
the prisons should be mainly corrective and only 11 per
cent that they should be mainly punitive. To the ques
tion which confronted prevention and enforcement atti
tudes, which read in part ". . . if you had to choose, 
which one would you favor: trying to stop criminals be
fore they begin or strengthening the police force to crack 
down on crime?" 76 percent of the respondents ex
pressed themselves in favor of working with young people 
and only 16 percent in favor of strengthening the police. 
Reflecting this trend, involvement of every serious and/or 
persistent offender in the correctional process is now the 
rule rather than the exception. The need by the correc
tional agencies for the previous correctional data about 
the offender is as essential to their effective operation as is 
the need of the law enforcement agencies for the previous 
criminal record. The correctional involvements of a 
contemporary offender transcend the jurisdiction of the 
local correctional agencies to the same degree as they 
transcend the jurisdiction of the local law enforcement 
agenc~es and,: national repository of correctionally rele
vant mformatIon on the offender, for operational pur
poses, is as much indicated as a repository for identifica
tion and criminal record data, if we take corrections 
seriously. Hence, the recommendation in this proposal 
for a national registry not only of law enforcement, but 
also of correctional data for operational purposes. 

The "grassroots" interest and demand for such a sys
tem, perhaps 'not as articulated as in the case of the 
police, is present also in the field of corrections and the 
work toward a uniform parole data system of the Na
tional Parole Institutes, referred to earlier in this proposal, 
which evidences an operationally motivated interest, is a 
star example of this. 

1~ Proceedings of the 87th Annual Congress of Correction of tho American 
Correctional Association, Chicago, Ill .• ]951, p. 328. 
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Nonoperational Information Needs of the Law-Enforce
ment and Correctional Systems 

This proposal considers it an easily demonstrable prop
osition that besides the direct operational needs of the law 
enforcement and correctional agencies to have informa
tion with regard to the individual offenders with whom 
they deal provided by the proposed national registry, these 
agencies also need data of the career-record type for the 
necessary planning, policymaki'ng, administration, eval
uation, decisionmaking, etc., in their respective systems. 
As was already stated, the recurring unique constellations 
of personal characteristics, instances of criminal behavior, 
and law-enforcement and correctional interventions in the 
life histories of the offenders, provide an exclusive base for 
the discovery and identification of the interplay of these 
factors, which cannot be reached through agency statis
tics and which provide as essential knowledge and infor
mation as any for the above listed functions of plan
ning, policymaking, administration, evaluation, etc. 
The recurring constellations and interrelations of factors 
in the life histories of the offenders thus are indispensable 
not only for understanding the individual case and mak
ing decisions with reference to it, but, subjected to quanti
tative methodology-tabulations and statistical analysis
provide the statistical information so often asked for by 
those who are aware of the potentialities offered by crim
inal-career record data. 

Research Opportunities 

It is hardly necessary to dwell upon the research op
portunities provided by a good system of criminal-career 
records. The previous discussion sufficiently bears this 
out. It might be of interest to note that researchers in 
the area of criminology and corrections have often asked 
for the development 'Of criminal-career records. Thus, 
in 1957, the 87th Annual Congress of Correction adopted 
a resolution addressed to the Attorney General, which, 
although not using the term "criminal-career records," 
nevertheless had these in mind when asking for a central 
statistical bureau and stating that "The value of such 
statistical research would be tremendously enhanced if 
these agencies could procure information on the recidi
vism of the offenders whom they release who receive new 
convictions and are institutionalized elsewhere." II! The 
Proceedings of the same Congress also contain an article 
by Daniel Glaser, entitled "Criminal Career Statistics," 
which develops a case for the need of this type of 
statistics.13 

CR1M1NAL-CAREER DATA 

What data should be included in the criminal-career 
record of the individual who is placed in the national 
law enforcement and correctionaL registry? 

Areas of Data 

The decisions from which areas the data are to be in
cluded should relate to the functions to be performed 

13 Op. cit.. p. 103. 
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by the national registry as these were discussed above. 
The direct operational information needs of all law
enforcement and correctional agencies participating in the 
system should be satisfied. This means data needed by 
the police, by the agencies of prosecution and detention, 
the courts, the correctional agencies of probation, insti
tutions-including short-term institutions (jails) -pa
role and any other correctional agencies operating new 
types of programs, such as community-based treatment, 
halfway houses, prerelease facilities, work-release pro
grams, etc. This also means the general information 
needed by the same agencies for planning, determina
tion of policies, administration, evaluation, etc., of their 
programs, what is sometimes referred to as administra
tive information. Certain selected types of data needed 
by research and potentially some data of use to such non
operational consumers as the general public (the elec
torate), private agencies, mass media, etc., if it were es
tablished that this information has not already been taken 
care of in satisfying the needs of the earlier mentioned 
consumers. 

The inclusion of the law-enforcement and correctional 
data in their interrelationship should be handled in terms 
of the general principles suggested h the section of the 
proposal entitled "Law Enforcement and Correctional 
Data." Many correctional data are legally relevant: A 
purely correctional decision that the correctional treat
ment of the offender should be continued in an institu
tion rather than in the community setting, in legal terms 
means a failure on probation or a revocation of parole, 
whether such terminology is exactly the most appropriate 
or not. At the same time, correctional agencies are jus
tified in wanting correction ally relevant information 
stored and available regardless of whether it has imme
diate legal consequences or not. 

The inclusion of data from the juvenile delinquency 
area should be handled in terms of the section of this 
proposal entitled "Adult Crime and Juvenile Delin
quency Data." 

Kinds of Data 

After decisions are reached on the areas from which 
data are to be included, the next task is to determine the 
kinds of data from each area that should be included. 
For instance, what data with regard to probation should 
one expect to be available in the national registry. In 
arriving at the kinds of data to be included from each 
area and at the uniform reporting categories, one should 
make use of the presently available data reporting mod
els: Those used by the FBI in its offenses known and 
arrest reports, those that were used by the National 
Judicial Criminal Statistics by the Bureau of the Cen
sus, those used by the Juvenile Court Statistics pres
ently published by the Children's Bureau, those used by 
the Federal Prison's Bureau in its National Prisoners 
Statistics, and those just developed for uniform parole 
reporting by the National Parole Institutes. Besides these 
national patterns, the State and local recordkeeping forms 

should of course be consulted for ideas, leads, terminol
ogy, etc. 

Offenders To Be Included in the National Registry 

It is obvious that an offender should not be entered into 
the national registry on the basis of a single trivial of
fense. Criteria for the determination of the extent of an 
individual's involvement in criminality in order for him 
to be included in the national registry, should be worked 
out. These criteria should in all }>robability be based 
OIl a combination of the seriousness and the repetitive 
nature of the offenses. As an example could be used 
the recidivism criteria developed by the NYSrrS for the 
selection of cases from the Division of Criminal Identifica
tion manual file for conversion into machine-readable 
form capable of being read into a computer, which really 
means criteria for inclusion into the future criminal regis
try of that State. Thus, following some such appropriate 
procedure, the national registry would avoid including 
individuals who commit very minor offenses only once. 
This policy would also assure the general public that the 
stigma of being included in the national criminal register 
does not occur too early in the criminalistic involvements, 
nor unnecessarily, and that the effort and the taxpayer's 
money are not being wasted on minor and insignificant 
matters. 

Another consideration which would probably play a 
very important role both from the point of view of the 
correctional process and from the point of view of public 
acceptance is the provision for closing the criminal record 
for an individual who by his law-abiding behavior over a 
sufficently long period of time has shown that he deserves 
to be taken off such a register and that his stay on the 
register no longer serves any useful purpose. Mter a 
certain number of years of law-abiding behavior, the 
record could be officially discontinued and no fu~ther in
formation be issued on the basis thereof about the in
dividual. The French concept of "rehabilitation" could 
serve as a model here. According to this French in
stitution, after an offender has served a sentence for a 
serious offense and has for a specified number of years 
demonstrated his ability to live as a law-abiding individ
ual, his record is officially erased. The question could 
be raised whether such closing of the record should con
sist in its destruction, or whether the record should only 
be retired from the active registry files, with the possibility 
of being reopened if the offender again involves himself 
in serious criminal behavior. Both possibilities exist, of 
course, and a decision on the particular course of action 
to be followed should be made on the basis of further 
study and consideration. It seems quite obvious that 
the reentry of an individual into the national registry 
should be controlled by the same criteria as the original 
entry. The technology of the electronic devices prob
ably will be the determining factor in the selection of the 
appropriate method of retiring a criminal-career record. 



Equipment Planning 

Three factors, partly the technology of the electronic 
equipment, partly the frequency and the pattern of the 
utilization of data and partly administrative considera
tions should determine the organizational issues in plan
ning the national registry: Whether it should be operated 
as one or as a twin central computer; whether in addi
tilj>n to the central computer, which besides certain identi
fi¢ation and basic data would refer the clients both for 
input and retrieval-potentially still by direct access
to the regional, State or metropolitan computers, ending 
with the remote local terminals, which computers would 
store the information of different levels of detail in the 
appropriate level computers for the more frequent use in 
the regions, States and metropolitan areas. One of the 
utilization pattern considerations should be the issue of 
differential or limited access to the data that can be 
accomplished in terms of the electronic technology, thus 
making certain data accessible only to certain consumers 
or excluding certain data from aU access, the latter being 
tantamount to "erasing of the record." The issue of 
differential access to the law-enforcement and correctional 
data for the respective agencies was touched upon in the 
section of this proposal dealing with the "Law Enforce
ment and Correctional Data." 

In the discussions, the issue was brought up of the po
tential usefulness of two parallel repositories of the crimi
nal-career record data, one containing the identifying 
information on the individual offenders, for use for opera
tional information system purposes, and the other 
without such identifying information except Ior special 
confidential cross-reference, for statistical and research 
purposes, allowing for a relatively much more liberal 
access. The security of thc information contained in the 
national registry will have to be effectuated in terms of 
the possibilities offered in thi~ respect by the electronic 
equipment, although the element of staff responsibility for 
discretion and its effective control must be built into the 
personnel management of the National Agency. 

CURRENT PROGRAMS AND CONTEMPLATED DEVELOPMENTS 

The following major programs should be mentioned in 
connection with the plans for a nationwide criminal
career records system. 

The Federal Bureau of Investigation 

Division of Identification. A national collection of 
criminal records of serious offenders, comprising approxi
mately 16Y2 million cases and identified by fingerprints, 
the FBI number and the name of the offender is ac
tuC)lly available in this country. It is the criminal finger
print file of the Identification Division of the Federal 
Bureau of Investigation. It is a manual file, and it is 
not necessarily complete eit."'Ier with regard to offenders, 
especially not with regard to misdemeanants or juvenile 
offenders, nor with regard to the law-enforcement and 
correctional data about each individual offender. The 
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FBI puts into the records the information which it re
ceives, and those offenders who are not fingerprinted by 
the local police or the infornlation about which is not sent 
in do not get into. the file. The coverage of the police 
data is quite full, and operationally I,his file unquestionably 
represents the backbone of law enfcrrcement in the United 
States; but data beyond police information, such as infor
mation on court dispositions, with regard to. probation, to 
the penal and correctional·institution experiences of the 
offender, parole data, as weB as other correctional data is 
by far not fully represented in this record. Its presence 
or absence is a function of many factors; whether it is 
a Federal offender, how serious an offender it is, and 
what kind of an offense he was involved in; what State 
and what police department the information was sup
posed to come from; whether the offender is in the cate
gory of offenders especially investigated by the FBI-all 
this has a bearing on the fact and on the completeness of 
the information available on him. 

If it were to function as a complete and reliable na
tional registry of law enforcement and correction data, as 
envisaged in this proposal, the FBI Identification Division 
would have to be provided with data from the areas in
cluded in the proposed registry and be assured more com
plete receipt of nonpolice information, which it gets 
partially for its identification file. These are difficult 
tasks, because they mean an activization of the reporting 
by local and State agencies over which neither the FBI 
nor the Federal Government in general has any control 
and which are not in as close a cooperative relationship 
with the :FBI as the police departments which cooperate 
in the Uniform Crime Reports program. Still these 
local agencies operate in the general area of law enforce
ment and the securing of their basic data on the offenders 
for a national registry, though difficult, should not be an 
impossible task. Such developments as the mandatory 
reporting by the courts of their dispositions to the police 
criminal identification files, a practice which, it is under
stood, now is operational in at least two States, testifies 
to the growing awareness of the need to build complete 
criminal record histories. 

Thus, speaking at this point of the expansion of the 
existent FBI identification file to the level of a complete 
national registry of law enforcement and correctional 
data, one would have to anticipate doing all the work
except for the police identification data-outlined so far 
in this proposal for deciding on the areas and kinds of 
data, working out uniform reporting categories, and do
ing the promotional work with the agencies which are to 
coopera.te in the program. 

It is, of course, assumed that in addition to the data 
content expansion, the FBI would acquire the necessary 
additional computer equipment and convert the present 
identification file from the present manual to a com
puterized operation. 

AU this would of course imply a corresponding expan
sion in budget and staff. 

From the point of view of identification, these plans 
are predicated on the development of a fingerprinting 
machine scanning process without or with a minimal 
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manual component, which is in turn predicated on the 
development of a suitable fingerprint classification system 
and a more accurate fingerprint t~king technique, po
tentially photography. No serious time estimates below 
3 years for reaching the aperational stage in these tech
nological developments have been heard and some of 
the estimates foresee a much longer wait than 1969. 
Materials, printed and in the form of mimeographed re
ports, are abundant. The NYSIIS "Finger Print Classi
fication and Identification System" prepared in 1965 by 
the joint New York State and System Development Corp. 
staff might be singled out for mention. 

Careers in Crime Series. Onl! element in the Uniform 
Crime Reporting program of the FBI comes especially 
close to the criminal-career records idea in the proposed 
national registry. I t is the "Careers in Crime" series, 
which was started in January 1963 and according to the 
report of 1965 contains 134,938 cases. The informa
tion available on these cases is the same as that contained 
in the Identification Division, but it has been transcribed 
to magnetic tape and is available for computer handling. 
There is another aspect to this series that makes it some
what different from the records of the Identification Divi
sion. Because of the selection of the cas~s for the "Careers 
in Crime" series, which is limited to Federal offenders, 
fugitives from justice under the Fugitive Felon Act, and 
local Washington, D.C., offenders, the amount of infor
mation available on these individuals is relatively more 
complete than in the case of the run-of-the-mill identi
fication records and approaches true criminal-life his
tories. This series can certainly be considered as a pilot 
project for the development of a complete national crimi
nal registry. Unfortunately some of the findings with re
gard to the budgetary requirements and personnel time 
involved are discouraging. The operation of the series, 
that is, keeping the information updated, even with the 
number of cases limited to the present 134,000, involves 
the time of several professional employees and sonle 25 
clerks, not to mention the time of the computer personnel. 
The expansion of the series to some 10 million active 
cases would represent a truly staggering personnel involve
ment and budgetary outlay. The only practical solution 
seems to be the development of machine scanning of the 
criminal and other records carrying data to the file with 
potential direct access to the computer. 

FBI National Crime Information Center. The dis
cussion 0[ the role of the FBI identification records and 
"Ca:::;ers in Crime" series in the development of a na
tional registry of law enforcement and correctional data 
must take into consideration the recently announced de
velopment of the National Crime Infornlation Center, to 
be located at FBI Headquarters in Washington, D.C., as 
described in the May 1966 issue of the Law Enforcement 
Bulletin. This Center, which is supposed to be in limited 
operation by January 1967, will initially store and provide 
information by means of a random access computer on 
stolen automobiles, other stolen property and w<>.nted 
persons. Other data will gradually be added. The 

announcement also gives a diagram of a projected nation
wide network providing for regional terminal inter
changes and 3tate terminals, all connected with the 
National Center by a system of high-speed and low-speed 
circuits. Although no specific plans are announced, this 
system, when fully developed, would lend itself admirably, 
from the standpoint of technology, to the operation of a 
national registry of law-enforcement and correctional 
data, with input and storage of this data from all over 
the Nation, with direct random access retrieval for opera
tional purposes and programing for statistical tabulations 
and analyses. 

The role of these FBI facilities and programs will, of 
course, be a matter of primary consideration in the devel
opment of the national registry. 

Report on the Feasibility of a National Computer System 
for Police Records-England 

This report of the Home Office and Metropolitan 
Police Automatic Data Processing Unit, published in June 
1966, although based on conditions in England, is excel
lent background material for any work on a similar system 
in the United States. It gives the impression of a very 
substantial and practical investigation and should serve as 
a good source of issues to be handled, analyses to be 
accomplished and decisions to be reached. It gives a 
considerable amount of attention to the cost of the equip
ment and operations and emphasizes especially the com
parative cost of various arrangements. Although the re
port comprises 58 legal-size pages without the appendices, 
the 2-page summary gives an excellent idea with regard 
to the major findings and conclusions. In brief these are 
as follows. Although the report deaIn mainly with police 
records statistics, chapter X explores the possibility of 
a comprehensive criminal and correctional record and 
statistics system, comparable in scope to the national crime 
data reporting system recommended in this proposal. 
The report considers the development of such a system 
feasible and desirable in England, but terms it "an im
mense project," which would put back the possibility of 
a police computer-based national records system by sev
eral years. After having discussed the use of computers 
by the subordinate law-enforcement and correctional sys
tems, the report discards first the idea of having 
compatible computers, then considers the use of identical 
COluputers and arrives at the final recommendation of a 
single computer complex. 

It is very interesting to note that the report discusses 
the issue of combining the data from the law-enforcement 
and correctional agencies in a single criminal-career rec
ord for operational purposes and, just as this proposal, 
endorses limited access to data for the participating agen
cies, arriving at the principle of the "right to know" 
in addition to that of the "need to know" (p. 52, #363). 

For the area of police operatiohal records the report 
endorses a computer-basen national system. In the re
sult of the discussion of various types of computer equip
ment organiz~tion, the report recommends a s:!parated 
central twinned computer system. With regard to the 



communications system, the report concludes in favor of 
a private teleprinter network. 

NYSIIS 

This ambitious undertaking to develop a New York 
State Identification and Intelligence System is directed 
toward a comprehensive State system of law-enforcement 
and cl)rrectional data reporting for both operational and 
general information and statistical analysis purposes. In 
its future plans this project emphasizes linked regional 
systems rather than a single national system. The cur
rently operational part of the project seems to be limited 
to a "data conversion" experiment. This is a remarkable 
.undertaking, at the cost of over $2 million, to convert over 
500,000 criminal identification records, selected on the 
basis of the recidivism criteria from the total collection 
contained in the Division of Criminal Identification into 
machine readable form for ultimate input into a com
puter. This computerized criminal-career record system, 
to be operative by August 1967, is later to be expanded to 
include data from five additional systems: Prosecution, 
criminal courts, probation, institutions, and parole. So 
far, however, the operation and also the exploratory work 
seems to be limited to the conversion project and the de
velopment of a computerized polke identification and 
records system for the State. The NYSIIS has produced 
a wealth of interesting mimeographed and published 
materials, which must be considered in any future work 
toward developing crime-data reporting systems. The 
basic Feasibility Report of November 1, 1963, by the 
System Development Corp., represents an important 
document. No less significant is the Data Conversion 
Study prepared by Touche et al. in November of 1965. 
The already mentioned study on the NYSIIS Finger
print Classification and Identification System is of con
siderable interest, as well as the report on Facsimile 
Equipment and Testing, which is a development to be
come operational in the early stages of the projf.!ct. The 
visit by the author of this proposal to the NYSIIS was a 
very interesting and stimulating experience. 

California Crime Data Reporting 

The State of California has the reputation of having 
the best crime data reporting and especially some of the 
best agency statistics among other States in the Nation. 
T' ;s reputation is no doubt welI earned. In terms of the 
overall model recommended in this proposal, however, 
California reporting models do not lend themselves too 
readily to be followed. This does not mean that the 
component elements of the California system are not 
among the best in the Nation and should not be carefully 
studied and followed as such. The main differences be
tween this proposal and the California system consist in 
the following. While this proposal trends in the direction 
of a central computer crime data storage for both direct 
operational information and general information pur
poses, the California system seems to be resolutely di. lded 
into the operational criminal identification file of the 
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police departments and the statistical data collection of 
the Bureau of Criminal Statistics. Secondly, while this 
proposal considers the electronic data processing tech
nology a major factor in the crime data reporting de
velopments, the operations of the Bureau of Criminal 
Statistics, outside of subsidiary electronic equipment, are 
manual rather than computer based. 

Of considerable importance for the analysis of the 
function of crime and delinquency information for the 
decisionmaking process through system analysis is the 
Prevention and Control of Crime and Delinquency re
port of the Space-General Corp. For California, which 
deals also specifically with crime reporting programs. 
Another project of considerable interest for the crime 
data area is the study "Improving Correctional Decision
making Through EDP" of the Institute for the Study of 
Crime and Delinquency, dealing with the California 
Adult Authority System. Although this project is pres
ently still in an early stage, it offers even nQW some rele
vant materials for consideration in the development of 
reporting systems. 

CONCLUDING SUMMARY STATEMENT 

For the purpose of a summary overview of the main 
recommendations on which the proposed model for the 
national crime data reporting system is based, the follow
ing comparison Witll the recommendations of the famous 
predecessor of the President's Commission on Law En
forcement and the Administration of Justice; namely, 
the National Commission on Law Observance and En
forcement, better known as the Wickersham Commission, 
will be made. 

In 1931 the Wickersham Commission published its 
Report on Criminal Statistics as one of the many vol
umes of its findings and recommendations. This report 
contains a series of recommendations for the improve
ment and further development of criminal statistics in 
this country. It is quite obvious that these recommenda
tions differ very basically from those contained in the 
proposal. Without going into detail, as the two major 
recommendations of the Wickersham report the following 
should be singled out: 

1. The gathering, compiling, and publishing of na
tionwide criminal statistics should be conunitted 
as a whole to the Bureau of the Census. 

2. Within the States, all statistical information per~ 
taining to crime should be handled by a central 
bureau for criminal statistics, which then would 
transmit it to the Bureau of the Census for the 
pu.rposes of a national series. 

The then existing arrangements for the collection and 
publication of several kinds of nationwide crime statistics, 
the Wickersham. Commission was wiiling to endorse until 
the model described in the two above recommendations 
would become reality. 
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The recommendations of the present proposal are just 
the opposite. It recommends the Department of Justice 
as the location of the National Crime Data Agency in 
view of its direct involvement in the area, suggests that 
the Agency work directly with the local agencies if State 
statistical systems are not ready, and recommends the 
maximum initiative and promotional tactics, inclusive of 
Federal financial support, in developing proper record
keeping and reporting by all of the law enforcement and 
correctional agencies in the country. 

The experience of the 35 years which have passed since 
the Wickersham Commission made its recommendation 
should be at least partially useful in shedding some light 
on the relative merits of the two proposals. 

It is only fair to say that criminal statistics in general 
have moved ahead very little in this countly since 1931. 
Whether the Wickersham proposal had anything to do 
with this lack of progress is, of course, hard to judge. 
But at the same time it seems also to be fair to at least 
conjecture that the 1931 proposal did not stimulate any 
progress, because there has been very little of it. 

On the contrary, in those few areas of crime reporting 
where progress actua:lly has been made in these 35 years, 
it was made by methods diametrically opposite to those 
recommended by the Wickersham Commission: 

1. The most significant advance was unquestionably 
made in the area of police statistics through the 
development of the Uniform Crime Reports, 
which were just being started when the Wicker
sham Commission was making its surveys. The 
Uniform Crime Reports are being produced 
by the Federal Bureau of Investigation, a Bu
reau within the Department of Justice, and 
through direct cooperation with some 8,000 local 
police departments. This development becomes 
especially intriguing if one remembers the two 
specific recommendations made by the Wicker
sham Commission regarding police statistics, 
namely: 

"Recommendation 6. The Federal Govern
ment should not at present attempt to obtain 
statistics of crimes known to the police. 

"Recommendation 7. In most cases informa
tion concerning the offenses oJ persons arrested 
and their disposition in court should be obtained 
from the courts and not from the police." 

2. The Juvenile Court Statistics, which are pres
ently collected and published by the Children's 
Bureau, even if only on the basis of a sample, are 
also not produced by the Census, and the infor
mation is obtained not from State statistical bu
reaus but from the local operational agencies, in 
this case the juvenile courts. The Federal agency 
in question-the Children's Bureau-has notably 

contributed to the development of the court 
records and the reporting by the distribution of 
forms and determination of the reporting pro
cedures. 

3. The Bureau of the Census, in the course of the 
intervening 35 years, not only failed to become the 
central agency for criminal statistics, but actually 
gave up the two series in the publication of which 
it was engaged at the time of the Wickersham 
Commission. It gave up one of these series as 
a complete failure, that is, the Judicial Crimi
nal Statistics, and dropped the other Gne-the 
National Prisoners Statistics-for it to be pic..1:ed 
up by the Federal Bureau of Prisons, which op
erates very successfully in cooperation, again, 
not with the State statistical bureaus, but with the 
State operational agencies, i.e., the State correc
tional systems and in some cases the individua1 
institutions. 

4. The preparatory work for national parole sta
tistics, which was discussed in some detail in this 
proposal and which by all symptoms is shaping 
up as a major breakthrough, is being carried out 
by a private national organization-the National 
Council on Crime and Delinquency-with the 
support of Federal funds and working through 
the State operational agencies, the State parole 
systems. 

WhIle the above comparison should by no means be 
interpreted as a conclusive argument, it should lend an 
additional perspective on the reporting model that is 
recommended in the present proposal. 

One might conclude with the following summary 
statement. The main condition for progress in the field 
of crime and delinquency control and prevention seems 
presently to be the rational evaluation of agencies, pro
grams and measures, both old and newly proposed, for 
combating crime, or, as might be stated in the current 
technical parlance, the need for feedback to the decision 
makers. Stated either way, this means tLe need for in
fonnation both with regard to the relevant elements in 
the situation on the basis of which the decision was made 
and with regard to the relevant consequences of the de
cision: in this area this means data on the effectiveness of 
the measures to interrupt or to forestall criminal be
havior. 

This means a need for record keeping on all relevant 
aspects of the total law-enforcement and correctional 
processes, so that feed Lack can be provided not only with
in individual agencies, but aJso among them; a need for 
combining the recurring factors from individual records 
into statistical tabulations so that these may be analyzed. 
In most general terms this is the need for a national crime 
data reporting system and a national administrative body 
to house this system-the National Crime Data Agency
with the necessary subdivisions for carrying out the 
supporting activities. 



Appendix D 

THE PREDICTION OF CRIME FROM DEMOGRAPHIC VARIABLES: 
A METHODOLOGICAL NOTE 

If young persons are more likely than older persons to 
commit certain types of offenses, it follows that a popula
tion which experiences an increase in the number of young 
persons will also experience an increase in the volume of 
these crimes. In a similar vein, it has been demonstrated 
that males are more prone than females to some offenses, 
residents of central cities, especially the "inner city," than 
of rural areas, etc. An adequate analysis of the impact 
of this kind of demographic change on the volume of 
crime would permit more precise understanding of the 
nature of the crime problem. It would then be possible 
to determine whether an increase in the kinds of of
fenses commonly committed by young m~les in urban 
areas was because there are more of these youngsters in 
the cities or because these young males are becoming more 
offense-prone. Such knowledge would assist in making 
the most efficient allocation of effort and resources for 
the prevention and control of crime. 

An adequate analysis of the impact of these demo
graphic factors on the volume of crime would also permit 
projections of the likelihood of increases in the volume 
of certain offenses because of prior birth rates and popula
tion movements within the country. That is, a predicted 
increase in the number of young, urban males would in
dicate an expected increase in the volume of some of
fenses l:nleDs some other factor had intervened to reduce 
the offense rates in these groups. Prior knowledgl~ would 
permit planning for future prevention, helping to esti
mate workloads for public and private agencies, and giv
ing early warning of areas of possible trouble. 

Because of the importance of such knowledge, the Com
mission has attempted to assess how accurately known 
changes in the size of the population, in the age structure, 
and in the rural-urban, sex, and racial composition of 
the population would predict the change in the volume of 
crime from 1960 to 1965. The method attempted was 
(1) to apply 1960 arrest rates for age, sex, race, and place 
of residence groups to the 1965 population in these groups 
to "predict" what the volume of crime would 'have been 
in 1965 if rates for these groups had remained constant, 
and (2) to compute the percentage of the increase which 
was accounted for by changes in each of these demo
graphic factors. 

In theory this kind of ca1culation should not be too 
difficult. In practice three serious problems were en
countered: the lack of comparability between arrest data 
and Census data, the lack of comparability between arrest 
data from year to year, and insufficiently detailed classifi
cation of arrest data. 

The basic source for arrest data on a national basis is 

1 "UCR, 191>," pp. 107-145. 
!l Bureau of the Census, Current Population Report, "Population of the United 

Stales by Metropolitan nnd Non-Metropolitan Residence April 1965 Dnd 1960, tt 

Series P-20. No. 151. Apr. 19, 1966, Populatjon Chamcterjstics. 

the Uniform Crime Reports. In 1965, these reports cov
ered 4,062 agencies representing 134 million people, or 
about two-thirds of the population.1 The data is broken 
down a number of different ways: (1) by population 
groups (six city-size categories, suburban, and rural), 
(2) by age, (3) by sex and (4) by race. Data is also 
presented separately for cities, suburban and rural areas 
by age, sex and race. 

While estimates were available for the number of peo
ple in the jurisdictions which the arrest data covered, de
tailed demographic data as to the percentages in the vari
ous age, sex, race, and other categories were not avail
able. This meant that there was no way to make the cal
culations needed for "prediction" directly from actual re
ported arrest data. 

The only Census data that was available both for 1960 
and 1965 on any wide scale with the kind of information 
needed was that for the entire Nation (in Current Popu
lation Reports). 2 This meant that if any computation 
was to be made either (1) an assumption would have to 
be made that the age, place, sex and race characteristics 
of the population represented in the arrest reports was 
the same as that nationally, or (2) that estimates wouM 
have to be constructed on a national basis for the arrest 
data so as to make it comparable to the census data. 
Since (1) was patently untrue, procedure (2) was 
followed. 

Translating reported arrest data into national estimates 
which include bre~.ks by age, sex, race and place of arrest 
involves several problems. The units which report ar
rest data are not the same from ),,'ar to year. In 1960 
the reports covered a city population of 81.6 million and a 
rural population of 27.1 million out of a tota1179.3 mil
lion population.3 In 1965, out of a total population 
of 192.2 million, the city population covered was 101.6 
million, the rural population was 18.5 million, and the 
subtlrban population which in 1960 had been included in 
the other categories was 33.8 million.4 Because the 
changes in these percentages do not represent the change 
from urban to rural that has occurred in the Nation dur
ing this period, creating a national estimate is more com
plicated than merely inflating the percentage reported to 
that of the Nation as a whole. 

To solve this problem, the Uniform Crime Reports 
sectivn of the Federal Bureau of Investigation prepared 
estimates for each of the population groups reporting to 
it and added these together to create a total national esti
mate. A further problem develops here, however, be
cause the population categories by which reports are made 
to the Uniform Crime Reports are not wholly the same 
as those contained in the Census data. The most serious 

:1 "UCR. 1960," p. 91. 
"uUCR, 1965," p. 103. 
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problem is that which concerns place of arrest. The 
Census categories of "metropolitan central city," "metro
politan outside central city" and "nonmetropolitan" do 
not correspond to the UCR categories of "city" "subur
ban," and "rural," and no estimates of national arrest to
tals could be made on a comparable basis. 

The Uniform Crime Reports section was able, however, 
to make estimates using only a two-way break for the 
place of arrest.s The Census categories used were cen
tral city and noncentral city ("nonmetropolitan" plus 
"metropolitan outside central city"). Using UCR data 
and the Uniform Crime Reports section approach to 
estimating, the Task Force made similar estimates for 
race and place of residence. The lack of arrest records 
by sex within the various age groups meant that estimates 
could not be made simultaneously for age, sex, and place 
of residence. SimHar problems meant that it was not 
possible to consider race simultaneously with sex or age. 

Using the population data in the Current Population 
Report and the national estimates for arrest, rates of ar
rest were then calculated for each of the categories possi
ble for 1960. These are shown in table 1. 

The 1965 population for each age, sex, race, and place 
of arrest category was taken from the Current Population 

Report, and multiplied by the estimated 1960 rates. The 
results, or the total number of 1965 arrests which would 
have been predicted by each demographic variable or 
combination, for all Part I offenses as a group are indi
cated in tables 3 to 7. 

The difference between the "predicted" number of 
arrests for 1965 and the actual number of arrests in 1.960 
is then the increase "predicted" by the variable or combi
nation. This predicted increase was then compared with 
the actual increase which is, of course, the difference be
tween the total estimated number of arrests in 1960 and 
that in 1965.6 The proportion of the increase accounted 
for by the variable or combination being analyzed then 
becomes: 
y=predicted 1965 total-actual 1960 total 

actual 1965 total-actual 1960 total 
Thus, for example, population increa.~e accounts for 24 

percent of the increase in volume for all Part I offenses as 
a group while population, age, and place of residence in 
combination account for 46 percent. The proportions of 
the increase which this method accounts for by various 
combinations of demographic changes are indicated in 
table 2. 

Table l.-Estimated 1960 Arrest Rates 1 for Part I Crimes 
·[per 100,000 population] 

AGE' SE)(2 RACE' 

1 
Under 14 14-19 20-24 25-34 35-44 lover 451 Male Female Whilo Nonwhite AVerage 

Central cities I 333.2 3,084.7 1,403.0 ~ 438.5-1131.0- 1,177.8 ~ ~ 2,355.7 -;--

Outside central cities 1129.9 1,769.7 /l."i42.8 ""43ii:"312i9.71~1692.'3 ~ 270.21438.'lI--aro-
Average l89.4 2,160.0 11,235.8 -ms-rrn::-l!92.9 ~1.-8-1-- ~1I.43414s6-

I Estrmated total, 1960 arrests for Part I crimes: 814, 291. 
• 2 The r~tes for age and ~e" versus ~Iace wer~ ob!ainod from the Federal Bur~au of Investigation, Unifo,rm Crime Reports Section, unpublished data. Using the 1960 UCR data and the 

Umform Cnm,e Repor!s SectIOn approa~h for estlmatlO~ rates, the task force,estlmat~~ the ra~e.place ratiO, 
taris:i~~~' Uniform Cnme Reports Section used populatIOn data and central city defimtlOn as given by the Bureau of the Census, Series P-20, No. 151, Apr. 19, 1966, "Population Charac· 

5 Me.thod for estimating central city and noncentral city arrests used by the 
Uniform Crime Reports Section, FBI: 

C.nlral Cuy ESlimated A""",., 1960 

Computation 

( Arreot rate. Group I) X (Total U.S. population) 
table 16. 1960 UCR of Group I citi .. , 1960 

3 Arrest. for Groups II and III citie., table 16, 1960 UCR. 

4 Row 3 
Group II tIll city population, table 16,1960 UCR 

6 Row 4X[(Celltral ~ity) _ (Total U.S. ~o!,ulation)] 
population of Group I CItIes, 1960 

=Row 4 X (57,790,000-39,363,455) =Row 4 X18,426,545 

6 (Row 1) +(Row 6), 

12-18 Ro v 8 X (Percent distribution of arrests) 
, by age group, I-IV citiea,1960 

Estimated Arr .. /> Oul.ide Central Cuy, 1965 

21 Total arrest. minus arreata for citiea over 50,000, table 18, 1965 UCR. 

22 R"w21 
(Population total) -Population G:':'ro':'u::p='I -'I"'nrc'iti'" .. -,-:ta~b;:;l-e "18', "19""6""5~U"'C=R 

~~~=-~~Row21~~~~~~_~ 
[134,095,000 - (40,900,000 +12,157,000 +13,270,000)] 

Row 21 
67,768,000 

24 Row 22 X[( Metropolitan Population 1965, outaide central citiea) +(non" 

metropolitan)] 

Row 22 X (64,201,000 +68,372,000 

Row 22X132,573,ooo 

31 Arrest rat .. , table 18, 1965 UCR. 

32 Row 31 X (l965 population of Group I citi"") _ 
\ that were over 250,000 in 1960 -

Row 31 X (18,880,774 +13,093,067 +10,599,155 -1,135,625) 

Row 31X41,437,345 

34 Group II and III arreau, table IB, 1965 ucn. 

35 Row 34 now 34 
(Groupa II and III population, table 18,1965 UCR) 25,427,000 

37 ROW35X[(Cel1tralcit~,1965)_( Group!" )]= 
population 1965 population 

Row 35 X (59.612,OOO-n,437 ,345) = 

Row 35X18,174,655 

39 Row 32+Row 37. 

42-49 Row 39 X ( Percent diatribut!'!n arresta by ) 
age group, 1965. CIties over 25,000 

tI Estimated as in note 5 supra. 



Table 2.-Percentage of Increase in Volume of 
Crime Predicted by Demographic Variables 

Variables 

~g~~I:U~~-a-n-d-piace::::::::::::::::::::::::::::::::::::::::::::::: Population, place, and sex __________________________________________ _ 
Population and age ____________________________ • ______________ ---- __ 
Population, age, and place._. _______________________________ • ______ ._ 
Population, race, and place. _______________ --_______________________ . 

Percentage 
increase 
predicted 

24 
21 
20 
49 
46 
46 

These calculations are valuable chiefly for the illustra
tion they provide as to how the results of "prediction" 
for factors in combination differ in some cases signifi
cantly from those where only one factor is considered. 
These results only suggest, however, what changes might 
be predicted from demographic factors if there were not 
so many problems. Ta:ble 2, for example, indicates that 
the effect of population growth and the place where 
that growth has taken place considered together predict 
3 percent less of the increase than if population growth is 
considered alone. A more sophisticated prediction calcu
lation discussed in note 114 of chapter 2, however, indi
cates that 7 percent of the actual increase in crime rates 
was a result of changes in the place distribution of the 
population. The difference between the two calcula
tions is that one is based on a 3-way break (possible be
cause rates for offenses known to the police can be used) 
and that the other is based on only a 2-way break. The 
highest percentage growth in population between 1960 
and 1965 has taken place in the suburbs, while the rural 
areas which have lower rate:; than the suburbs have de
clined. By combining the suburbs and the rural areas 
into a single category, the 2-way break, which was all that 
was available for the arrest data, in effect, masks this 
whole difference. Similarly, calculations based on more 
detailed age breaks predict a higher proportion of the 
actual increases than that shown in table 2. 

Because of the difference in ages of high risk groups for 
different offenses, more meaningful results are also ob
tained when calculations are based on individual crimes 
or when property and personal crimes are considered as 
separate groups. The general lack of comparability in 
the arrest reports and population data thus results in de
tracting considerably from the accuracy and complete
ness of the calculations which can be made. 

This is in addition to the precision which is necessarily 
lost in the process of converting arrest information into 
units which conform to Census report definitions. In
creases in the proportion of the population represented 
by the reports, while in themselves an improvement, in
troduce additional error into the year-to-year comparisons. 
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Assuming that arrest records and population informa
tion are comparable with each other to a degree and that 
both are comparable from one year to another, much of 
the change in the volume of crime appears to be accounted 
for by these demographic changes. If it were also pos
sible to get arrest information for each sex and age group 
within each race and place category, the proportion ac
counted for would undoubtedly be increased considerably. 

Table 3.-Projected 1965 Arrests by Place 
and Population 

196~ po&Ula- 1965 1965 esti-
Place tlon 10 1960 rate I predicted mated actual 

thousands) arrests arrests 

Central cities ___ ............. __ 59.612 635 378,536 485,818 
OutSide central cities .. _ .•••• ___ 132,574 370 490,524 587,878 

TotaL. __ ...... _______ •• 192,186 _. ~ w·" .......... 869,060 1,073,686 

I From table 1. 

Table 4.-Projected 1965 Arrests by Sex, Place, and 
Population 

1965 1960 1965 1965 
Sax population rate I predicted estimated 

(In thou· arrests actual 
sands) arrests 

Outside central cities 

Male _____ •. _ ............. _._ •• 65,231 692.3 451, 636 1 528,221 Female ______ ..... _._ .... _ ... , 67,337 54.2 36,497 59,657 

SubtotaL •• _____ .,. ____ • 132,574 _____ ....... _ .. fi 488, 133 1 587,878 

Inside central cities 

Male ........ _ .. __ ..... ,,_ •.. _. 28,582 1177.8 336, 639 1 416,346 
Female _____ ._ .... __ •..•.•. __ • 31,030 135.1 41,922 69,472 i--SubtotaL •• ____ • __ ...... _ 59,612 ............ ~ .......... 378,561 485,818 

Grand totaL __ ..... _. ___ 192,186 .............. _ .... ~ .. 866,694 I, 073, 686 

I Table 1. 

Table 5.-Projected 1965 Arrests by Age and 
Population 

. 
1965 PO&U- 1965 1965 esU· 

Age lation in 1960 rate I predicted mated actual 
thousands) arrests arrests 

Under 14. ___ • __ ._ .. _._ ...... __ 56,210 189.4 106,462 } 646,117 14-19._ •••• _ ••.• ___ ••.• __ ••.•• 19,939 2,160.0 430,682 
20-24 •••••• _ •• _ ••••• _ ......... 12,775 l'm:~ 157,873 159,754 
25-34 ... ____ ...... __ •••. _. __ •• 21,975 121,654 133,812 
35-44 __ . __ .... _._. __ ... _ •.. __ • 24,299 291.1 70,734 77,623 
45 and over ______ • ___ •• ____ ... 56,988 92.9 52,942 56,380 

Total ___ ....... _ ..... _ .. 192,186 ......... -_ ......... 940,347 1,073,686 

I Table 1. 
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Table 6.-Projected 1965 Arrests by Age, Place, and 
Population 

1965 1960 1965 1965 1960 1965 1965 
populo· violent pre· esl/· procerty Vtro• estl· 

Age I/on (In crime dieted mated cr ms d cted maled 
thou· arrest arrests actual rate 2 arrests actual 

sands) 1 rate 2 arrests' arrest arrests I 

Outside central cities 

Under 14 ••••••• 39,985 1.3 520 }13.274 128.6 51 421 } 
14-19 •••••••••• 14,110 67.0 9,454 1,~g~: r 240: 251 348,435 
2!l-24 ••••••••.• 8499 144.7 12,298 13,914 84,829 77,045 
25-34 •••••••••• 15:052 89.1 13,411 15,984 341. 2 51,357 51,055 
35-44 •••••••••• 16,980 53.8 9,135 10,692 165.9 28,170 28,751 
45 and over ••••• 37,948 18.6 7,058 

8,
365

1 
53.2 20,188 20,513 

Total. •••• 132,574 51,876 59,329 476,216 I 528,699 

Within central cities 

I 
52 253 }267,954 Under 14 ••••.•• 16,225 9.3 1,509 } 16,454 323.9 

14-19 •••••••••• 5,829 204.1 11,897 2,880.6 167: 910 
2!l-24 •••••••••• 4,276 247.0 10,562 12,197 1'!~J 49,431 56,598 
25-34 •••••..••• ~'m 218.3 15,113 17,228 40,306 49,545 
35-44 ••••••••.• 149.0 10,905 11,769 289.5 21,189 26,411 
45 and over ••••• 19:040 43.5 8,282 8,456 87.5 16,660 19,046 --- --- --- ---

TotaL .•• 59,612 ------- .. 58,268 66,104 .- .. ---_ .... 347,749 419,554 

1 Source: Bureau of Census, Series P-20, No.151, Apr.19,1966,"Population Characteristics." 
2 Violent crimes: murder, rape, aggravated assault; property crimes: robbery, burglary, 

larceny, auto theft. 
3 Source: Work sheets of the Federal Bureau of Investigation, Uniform Crime Reports 

Section. 

Table 7.-Projected 1965 Arrests by Race, Place, 
and Population 

1965 1965 1965 
Raco population 19601 predicted estimated 

(in thou· rate arrests actual 
sands) arrests 

Nonmetropolitan 

White ••••••••••••••••••••••••• 61,172 218.2 170,181 .--_ .. _- .. --- .. 
Nonwhite ••••••••••••••••••••• 7,200 332.8 23, ~J2 .. -- ....... __ .... --

SubtotaL ••••••••••••••• 68,372 ---_oo __ .. _-- .. 194,143 .. ...... , ........... --

Metropolitan 

White ••••••••••••••••••••••••• 108,166 406.1 439,262 .. .......... __ .... - .. 
Nonwhite ••••••••••••••••••••• 15,647 1,926.4 301,424 .._-- .... _-----

SubtolaL ••••••••••••••• 123,813 .... - ....... -- .. -.. 740,685 ... .. - .. _-- ........... 

Grand 10IaL. •••••••••••• 192,186 _.----_ .... _- .. 934,829 1,073,686 

11960 rales estimaled from dala of Ihe Federal Bureau of Investigation, Uniform Crima 
Reports Section. The rales In this lable are not comparable with Ihose in tabie 1 because 
the place classifications are different. 

Our understanding of the increase in the volume of crime 
would be much more nearly complete than it now is. 
It would be possible to make much better judgments as 
to how much of any particular increase or decrease in 
crime rates was due to a change in the criminality of the 
persons involved and how much to an increase or de
crease in the number of persons in high risk groups. 
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Appendix E 

UNIFORM CRIME REPORTING TRENDS-FBI PROCEDURES 

Reference is made to page 46 of "u nifonn Crime Re
ports-1965" which briefly sets forth an explanation of 
crime trends as prepared for Unifonn Crime Reports 
publication. 

Historically, the FBI applies verification and quality 
review procedures over individual agency reports giving 
special attention to' trends in volume of crime, as well 
as crime rates. In all trend tabulations only those report
ing units are used that have provided comparable data 
for the period involved. National, geographic and area 
trends are always established on the basis of 2 consecu
tive years. Whenever it is determined that an agency 
has provided noncomparable data during this period the 
reports of that agency are not used in trend tabulations. 

The FBI conducts a special review of crime reports 
from police agencies five times a year for the purpose of 
identifying any significant changes in crime levels which 
are due in part to a change in reporting procedures or 
record systems. For example, in 1966 over 2,000 trend 
letters 1 were sent by the FBI staff 'to the police admin
istrator of a contributing agency to inquire as to the 
reason for a significant increase or decrease in pertinent 
crime classifications. This letter specifically directs at
tention to a possible change in records or reporting pro
cedures. As a result, in 1966, 147 reporting agencies 
have been eliminated from trend tabulations because 
the change in crime counts are in part due to a change 
in reporting or records in all or one offense classification. 

Uniform Crime Reports-1965 reportpd that 92 per
cent of the U.S. population was represented in offenses 
known to the police volume and rate tabulations. (Rates 
in Uniform Crime Reports always refer to the number 
of crimes per unit of popUlation.) However, since na
tional trends or percent change tabulations are restricted 
to those agencies which have had comparable records and 
reporting practices, the departments actually used for 
national trends in 1965 represented 82 percent of our 
U.S. population. Year-to-year trends in Uniform Crime 
Reports are valid and can be used to reasonably estab
lish long-term trends, as well as reestimate crime volumes 
and reconstruct rates for past years. We logically as

th th sume at e current year is the most complete m terms 
of volume. The trend or percent change as established 
by comparable units for each 2-year period is then applied 
as the basis for reestimating the volume for prior years. 

NOTE: This explanation of FBI procedures was pro· 
vided by the Unifonn Crime Reports Section of the Fed-
eral Bureau of Investigation for the benefit of the 
Commission. 

• The text of the letter reod. a. follows: 
"We Bppreci9h~ your continued interest in crime reporting. We note a 

sharp change in your crime figures, identified by period and classification 88 
follow", 

"Was the cllange due to any adjustment in your scoring procedures or record 

An example of the procedure used will be that applied 
to the crime counts from New York City. This is an 
atypical situation. New York City Police Departmeilt 
is providing a more complete count of criminal incidence 
through an improvement in reporting and records 
procedures. 

In 1965 the New York City Police Department re
ported 187,795 index offenses and will report over 300,000 
index offenses in 1966. These figures obviously are not 
used in uniform crime reporting trends, but the 1965 
volume figures for the city of New York, State of New 
York and for the United States must be revised. Norm
ally we would apply to noncomparable reporting places 
the average trend experience of similar comparable re
porting units within the same State. However large 
cities, and particularly New York, are unique. In such 
situations we will revise the 1965 New York City volume 
figure using the average trend experience for cities over 
500,000 inhabitants nationally against the actual report
ing volume by New York City in 1966. 

(1966 volume reported) E t' t d . f 
----:-:==--~-----,:_':_---=--...:'-- = Sima e crune or 

(Trend comparable places, previous year 
1966 over 1965) 

If we assume a New York city base of 300,000 index 
offenses this wiII increase the New York State 1965 vol
ume of index offenses by 92,000. The total crime rate 
for the State of New York will then be adjusted upward 
from the 1,608 offenses per 100,000 reported in 1965 to 
2,117. The national rate will be similarly revised from 
1,434 offenses per 100,000 as reported in 1965 to 1,482. 

There is set forth below the published estimated num
ber of index offenses in 1960 to 1965 and the revised 
estimates which we used in establishing the trend from 
1960 to 1965. The center column contains the national 
percent change which was established by comparable 
reporting units for each 2-year period and which remains 
constant in reestimating for past years. 

Published I 
Year Revised national trend Published 

estimate over &reVIOUs estimate 
year percent) 

1960 •••••••••••••••• __ .••••••• 1,908,679 . ......•... "'3- 1,861,261 
1961 __ •• ___ •••••••• _ ••• _ ••••• _ 1,973.151 1.926,119 
1962 ••••• _._ ••• _ •••• _. __ '" .'_ 2,098,432 6 2,048,341 
1963 __ ••• __ ._ •• ___ ••••••••••• _ 2,310,359 10 2,259,081 
1964 ••••• _"""""""""" 2,614,223 13 2,604,426 
1965 ••••••••••••••••••••••••• _ 2,780,015 6 2,780,015 

system? We Ask thia to be auro that the sume method WitS used in both 
periods. 

"Your response in the enclosed envelope will be appreciated. 
JOHN EDCAR HOOVER, Director!' 

Ene. 
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Appendix F 

RATES OF REPORTED INDEX OFFENSES, 1965 
Cities over 250,000 Population-Ranked by Rate of Offense 

(All rates per 100,000 population) 

Table 1 ,-Willful Homicide 
(Rates per 100,000 population] 

1 I St. louis _____________________________ _ Missourl.. _________________ _ 
2 Atlanta ____________________________ • __ 
3 Washington __________ • _____ • _________ _ 
4 Newark ______________________________ _ 

~ g~ITa~n_g_h_~~:~:::::: ::~:::: :::: ~::::::: 

Georgia ___________________ _ 
District of Columbla _________ _ New Jersey ________________ _ 
Alabama __________________ _ 
Texas _____________________ _ 

7 Fort Worth ___________________________ _ Texas _____________________ _ 
8 Baltlmore ____________________________ _ MarYland __________________ _ 
9 louisville ____________________________ _ 

10 Houston _____________________________ _ 
Kentucky __________________ _ 
Texas _____________________ _ 

11 New Orleans _________________________ _ 
12 Kansas City __________________________ _ 
13 Cleveland ____________________________ _ ~~~!~I~~~:::::::::: ::::::::: Ohio ______________________ _ 
14 Nashville ____________________________ _ Tennessee _________________ _ 
15 Detroit. _____________________________ _ 
16 Chicago ______________________________ _ 
17 Day ton ______________________________ _ 
18 Philadelphia-------_- _________________ _ 
19 Miami. ______________________________ _ 

Michigan __________________ _ 
lilinois ____________________ _ 
Ohio ______________________ _ 
Ppnnsylvania ______________ _ 
florida ____________________ _ 

20 los Angeles-----_--_---_----_-------_-21 Boston _______________________________ _ 
California __________________ _ 
Massachusetts _____________ _ 

~~ b:~I~~iC:~:::::::::::::::::: ::::::: 
Florida ____________________ _ 
Californla ______ • ___________ _ 

24 CincinnatL __________________________ _ Ohio ______________________ _ 
25 Sacramento __________________________ _ California __________________ _ 
26 I ndianapolis--------_-------- _________ _ 27 New york ____________________________ _ 

I ndlana ___________________ _ 
New York _________________ _ 

28 San Antonio __________________________ _ 
29 Norfolk ______________________________ _ 
30 San Francisco ________________________ _ ~rr~~~fa:~:::::::::::::::::: California __________________ _ 
31 Oklahoma City ________________________ _ 
32 Pittsburgh- __________________________ _ 
33 Denver ______________________________ _ 

Oklahoma _________________ _ 
Pennsylvania _______________ _ 
co�orado __________________ _ 

~~ ~1:;:g~~s __ ::.::: ::::: :::::::: :::::::::: 
Tennessee _________________ _ 
Ohio ______________________ _ 

36 Phoenix _____________________________ _ Arizona ___________________ _ 
37 Toledo ______________________________ _ Ohio ______________________ _ 
38 Albuquerque _________________________ _ 

~fi i~~s:YB~~~Ii:~ :::::::::: ::::::::::::::: 41 Minneapolis ________ . ________________ _ 
42 Akron _______________________________ _ 

Mew Mexlco _______________ _ 
New Jersay ________________ _ 
Ca lifornia __________________ _ 
Minnesota _________________ _ 
Ohio ______________________ _ 

43 Omaha ______________________________ _ Nebraska __________________ _ 
44 Seattle ______________________________ _ 
45 Tulsa ____________________________ -____ _ Washington-----------------Oklahoma _________________ _ 

:~ ~~~h?/:~_o:::::::::::::::::::::: ::::::: 48 Honolulu _____________________________ _ 

California __________________ _ 

~:~~~r::::::::::::::::::::: 49 Rochester ____________________________ _ New York _________________ _ 
50 Tucson ______________________________ _ Arizona ___________________ _ 
51 Portland _____________________________ _ 
52 Milwaukee ___________________________ _ 

O~egon-:- _________________ _ 
Wisconsin _________________ _ 

53 Buffalo ______________________________ _ New York __________________ _ 
54 San Jose _____________________________ _ Ca lifornia __________________ _ 
55 EI Paso ______________________________ _ Texas _____________________ _ 
56 SI. PauL ____________________________ _ Minnesota _________________ _ 

19.7 
19.0 
18.4 
17.3 
16.1 
15.4 
14.6 
14.2 
13.3 
13.1 
13.1 
12.7 
12.6 
12.0 
11.5 
11.2 
10.2 
9.9 
9.8 
9.1 
a.6 
8.5 
8.3 
8.2 
8.2 
8.0 
8.0 
7.7 
7.6 
7.6 
7.3 
7.2 
7.0 
6.8 
5.9 
5.9 
5.5 
5.2 
5.2 
4.8 
4.8 
4.7 
4.6 
4.2 
4.1 
4.0 
3.9 
3.8 
3.8 
3.8 
3.7 
3.5 
3.2 
2.9 
2.5 
2.2 

Table 2,-Forcible Rape 
(Rates per 100,000 population] 

1 los An~eles-------------------------_-2 51. lOuls _____________________________ _ 
C~liforn!a- ________________ _ 
M ISSOU rI __________________ _ 

3 Newark ______________________________ _ 
4 Detroi!. _____________________________ _ 

~ W~~~~!~~ :::::::::::::::::~::::::::: 7 lon~ Beach __________________________ _ 
8 Baltlmo re ____________________________ _ 
9 I ndianapolis __________________________ _ 

10 Pittsburgh ___________________________ _ 
11 Sacramento __________________________ _ 

New Jersey ________________ _ 

~l~~~~~r_::::::::::::::::::: Illinois. ___________________ _ 
Califo rnia __________________ _ 
Maryland __________________ • 
Indiana ___________________ _ 
Pennsylvania _____________ ._ 
California __________________ _ 

12 Denver ______________________________ _ Colorado _______________ . __ _ 
13 P~iI~delp~ia------- ___________________ _ 
14 Clnclnnall ____________________________ _ 

Pennsylvania ______________ _ o h io ______________________ _ 
15 Atlanta ______________________________ _ 
16 Phoenix _____________________________ _ ~~~~~~:::::::::::::::::::: 17 51. Paul ______________________________ _ M innesota _________________ _ 

l~ g:h~s~:::::::: ::::::::::::::::::::::: 
0hio _____________________ .. _ 
Texas _____________________ _ 

20 Fort Worth ___________________________ _ Texas _____________________ _ 
21 New Orleans _________________________ _ louisiana _________________ _ 
22 Washington __________________________ _ 
23 Cleveland ____________________________ _ 

District of Columbia ________ _ Ohio ______________________ _ 
24 Oklahoma City ________________________ _ 
25 Oakland _____________________________ _ 

Oklahoma _________________ _ 
Califo mis __________________ _ 

26 Albuquerque _________________________ _ 
27 Norfolk ________ . _____________________ _ 

~~ ~~~~i~~:::: :::: ::::::::: ::::::::::::: 

N!,w. /(lexico _______________ _ 
Vlrglnla ___________________ _ 

~I~r~~~::::::::::::::::::::: 
30 Columbus ____________________________ _ Ohio ______________________ _ 
31 New York ___________________________ _ New York _________________ _ 
32 Rochester ____________________________ _ New York _________________ _ 
33 Seattle ______________________________ _ 
34 San Antonlo __________________________ _ 

Wash inglon ________________ _ 
Texas ________________ • ____ _ 

35 louisville ____________________________ _ 

~~ ~~~tfv~fiii: :::::::::::::::::::::::::::: 
Kentucky __________________ _ 
Florida ____________________ _ 
Tennessee _________________ _ 

38 Birmingham-- _______________________ _ 
39 Toledo _______________________________ _ 

Alabama __________________ _ 
Ohio ______________________ _ 

40 Boston ______________________________ _ Massachusetts _____________ _ 
41 Houston _____________________________ _ Texas _____________________ _ 
42 Wichita ______________________________ _ Kansas _____ • _____ • ________ _ 
43 San Francisco ________________________ _ Californ ia ___________________ . 

:~ ~~~~~~-::::::::::::::::::::::::::::: 
Tennessee _________________ _ 
Ohio ______________________ _ 

46 EI Paso ______________________________ _ Texas ____________________ _ 
47 Buffalo ______________________________ _ New York _________________ _ 
48 Minneapolis __________________________ _ 
49 Tulsa _______________________________ _ 

Minnesota _________________ _ 
Oklahoma _________________ _ 

50 Tucson ______________________________ _ Arlzona ___________________ _ 
51 San Jose _____________________________ _ Cal ifornia __________________ _ 
52 Omaha ______________________________ _ Nebraska _________________ _ 
53 San Diego ____________________________ _ 

~~ ~:il~lu~~~::::: ::::::: :::::::::::::::: 56 Honolulu ____________________________ _ 

Ca lifornia ____________ •• ____ _ 

N~w Jer~ey----------------. 

~:~~i~~~~:::::::::::::::::: 

46.4 
46.1 
40.6 
39.5 
37.5 
34.6 
30.3 
28.2 
27.7 
27.2 
27.1 
26.2 
25.8 
24.5 
21.8 
21.8 
19.7 
19.3 
18.2 
17.9 
17.9 
17.4 
17.3 
17.3 
17.1 
16.0 
15.9 
15.2 
14.9 
14.8 
14.7 
14.0 
13.8 
13.7 
13.3 
13.1 
12.7 
12.6 
12.4 
11.7 
11.4 
11.4 
11.3 
10.5 
10.4 
10.2 
10.1 
10.1 
10.0 
9.9 
8.7 
8_1 
6.8 
5.9 
4.3 
1.8 

NOTE: These rates are for central ciUes onlv. Rates for Standard Metropolitan Statistical 
Areas are included in "UCR, 1965", pp. 71-89. The order of ranking for Standard Metro
politan Statistical Areas is in some instances different from the central city rankings. Rates 

of offense for individual cities under 250,000 are higher in some instances than for Individual 
cities over 250.000. 

da~~URCE: Federal Bureau of Investigation, Unitorm Crime Reports Section, unpublished 
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Table 3.-Robbery 
lRales per 100,000 populalion] 

1 Chicagc .............................. . 
2 Newark ••••••••••••••••••••••••••••••• 

~ ~:Isr~\~~~~~~::::::::::::: ::::::::::::: 
5 St. louis ••••..•••••••••••••.•••••••••• 
6 los Angeles ••••••.••••••••.••••••••••• 
7 San Fraqcisco ••••.••.••••••••..••••••• 
8 Pittsburgh •••••••••••.•••••••••••••••• 
9 Mlami. •••••••••••••••••.•••• """'" 

10 Baltimore ••••••••••••••••••••••••••••• 

g ~fe"i~~;J~~:::: ::::::::::::::::::::::: 
13 Oakland ••••••••••.••••••••••••.•••••• 
14- Indianapolis •••••••••.••••••••••••••••. 
15 long Beach •••••••••••••••••••••••••.• 
16 Minneapolis ••••••••••••••••••••••••••• 
17 Tampa ............................. ,. 
18 Boston .............................. . 
19 louisville ••.••••••••••••••••••••••••.• 
20 New Orleans ••••••••.•••••••••••.••••• 
21 Sacramento ••••••••••••••••••••••••••• 
22 Portland •••••••••••••••••••••••••••••• 
23 Denver ••••••••••.•••••••••••••••••••• 
24 Philadelphia ••••••••••••••••••••••••••• 
25 Akron •••••••••••••••••••••••••••••••• 
26 Houslon •••••••••••••••••••••••••••••• 
27 Toledo •••••••.•.••••••••••••••••••••• 
28 Oklahoma City •••••.•••••••••.••.•••••• 

~~ ~~y~~~C::::::::::::::::::: ::::::::: 
31 New york ••••••••••••••••••••••••.•••• 
32 fort Warth ........................... . 
33 Norfolk ••••••••••••••••••••••••••••••• 
34 Columbus ............................ . 
35 Phoenix •••••••••••••••••••••••••••••• 
36 SeaUlc •• __ ••••••••••••••••••••.•••••• 
3378 Birmingham ••••••••••••.•••••••••.•••• 

Albuquerque •..•.••••••••••••••••••••• 
39 Atlanta ••••••••••••••••••••••••••••••• 
40 Dallas ............................... . 
41 Buffalo ••••••••••••••••••••••.•••••••• 
42 Omaha ••••••••••••••••••••••••••••••• 
43 elnclnnal!.. ••••••••••••.••••••••..••• 
44 Tulsa •••••••••••.••••••••••••••••••••. 
45 Nashville ••••••••••••••••••••••••••.•• 
46 Rochester •••••••••• """""" ••••••• 
47 Memphis •••••••••.••••••••••••••••••• 
48 San Diego ••••••••••••••••••••••••••••• 
49 EI Paso ••••••••••••••••••••••••••••••• 
50 Tucson ••••..•••••••.••••••••••••••••• 
51 San Antonio .•••••••••••••••••••••.•••• 

~~ W;~~a~~t~::::::::::::: :::::::::: ::::: 
54 San Jose ••••••••••••••••••.••••••••••• 
55 Honolulu •••••••••••••••••••••••••••••. 
56 Milwaukee ........................... . 

Illinois ••••••••••••••••••••• 
New Jersey ••.•••••••••••••• 
Districl of Columbia ••••••••• 

~I~~~~r:.::::: :::: ::: :::::: 
California ••••••••••••••••••• 
California ••••••••••••••••••• 
Pennsylvania ••••••••••••••• 
Florida •••••••••••••••.••••• 
Ma ryla nd ••••••••••••••.•••• 
Missouri ••.•••••••• """ ••• 
Ohio ••••••••••••.•••••••••• 
California •••••••••.••••••••• 
Indiana •••••••••••••••.•••• 
California ••••••••••••••••••• 
Minnesot ••••••••••••••••.•• 
Florida •••••.••••••••••••••• 
Massachusetts •••.•••••••••• 
Ken.tqcky ••••••••••••••••••• 
lOuisiana •••.••••••••••••••• 
California •••••••.••••••••••• 
Oregon ••••••••••••••••••••• 
Colorado •••••••••••.••••••• 
Pennsylvania ••••••• , ••••••• 
Ohio ••••••••••••••••••••••• 
Texas •••••••••••••••••••••• 
Ohio ••••••••••••••••••••••• 
Oklahoma ••••.••••••••••••• 
Ohio ••••••••••••••.••••••• , 
Minnesota •••••••••••••••••• 
New york ••••••••••.••••••• 
Texas •••••••••••••••••••••• 

~~r~~~~:: ::::::::: ::::::::: 
Arizona •••••••••••••••••••• 
Washington ••••••••.•••••••• 
Alabama ••••••••••••••••••• 
New Mexico •••••••••••••••• 

~:~~~~: .. :::::: :::::::: ::::: 
New york •••••••••••••••••• 
Nebrask~ •••••••••••.••••••• 
Ohio ••••••••••••••••••••••• 
Oklahoma •••••••••••••••••• 
Tennessee •••••••••••••••••• 
New ymk ••••••.••••••• c ••• 
Tennessee •••••••.•••••••••• 
California ••••••••••••••••••• 
Texas ..................... . 
Arizona ••••••.•••••••.•.••• 
Texas ..................... . 
New Jersey •••.••••••••••••• 
Kansas .................... . 
California ••••••••••••.•••••• 
H~waH·c·· .. ••••••••••••••• Wisconsin ••••••••••••.••••• 

420.8 
379.8 
358.8 
335.2 
327.0 
293.4 
278.1 
245.6 
241.2 
228.7 
217.6 
213.3 
206.1 
203.9 
192.5 
191.0 
171.9 
168.0 
161. 7 
160.7 
155.0 
150.3 
142.9 
139.7 
137.6 
135.3 
134.1 
131. 9 
129.6 
114.8 
113.6 
100.3 
99.7 
99.1 
95.9 
91.0 
85.8 
83.0 
79.1 
78.8 
76.8 
73.3 
63.5 
63.1 
61. 3 
59.4 
57.2 
56.6 
52.1 
51.5 
49.0 
45.0 
43.6 
33.8 
30.3 
28.0 

Table 4.-Aggravated Assault 
{Rates per 100,000 population} 

1 Nowark ••••••••••••••••••••••••••••••• 
2 Baltimore ••••••••••••••••••••••••••••. 
3 Mlam!. ••••••••••••••••••••••••••••••• 

! ~~~~~~~::::::::::::::::::::::::::: 
~ ~~~~~f~:::::::::::::::::::::::: ::::::: 
9 San Francisco ••••••••••••••••••••••••• 

10 Tampa •••••••.••••••••••••••••••••••• 
11 Birmingham •••••••.•••••••••••••••••• 
12 Oetrol!. •••••••••••••••••••••••••••••• 
13 Houston •••••••••••••••.•••••••••••••• 
14 Albuquerque •••••••••••••••••••••••••• 
15 Phlladelghla ......................... . 

l~ ~:~~or~~~:::::: ::::::::::::::::::::: 
18 San Antonio ••••• "'" ••••••••••••••••• 
19 Pittsburgh •••••••••••••••••••••••••••• 
20 Nashville ••••••••••••••••••••••••••••• 
21 Dallas •••••••••••••••••••••.•••••••••• 
22 Allanta ••••••••••••••••••..••••••••••• 

~~ ~m'::lx:: :::::::::::::::::::::::::::: 
25 Oakland ............................. . 
26 Cleveland ••••••••••••••••••••••••••••. 
27 New Orleans ......................... . 
28 Boston ••••••••••••••••••••••••••••••• 

~5 6f~~n~~~f~::::::::::::::::::::::: :::: 
31 Minneapolis ••••••••••••••••••••••••••• 
32 louisville ............................ . 
33 SI. Pau!. ••••••••••••••••••••••••••••• 
34 Tulsa ............................... . 
35 EI Paso .............................. . 
36 Denver ••••••••••••••••••••••••••••••• 
37 Columbus ••••••••••••••••••••••••••••• 
38 Indianapolis .......................... . 
39 Oklahoma City ....................... . 
40 Fort Worth •••••••••••••••••••••••••••• 
41 Wichita ••••••••••••••••••••••••••••••• 
42 Tucson .............................. . 
43 Toledo ••••••••••••••••••••••••••••••• 
44 Buffalo .............................. . 

1~ ~~~f~~Snto::::::::::::: :::::::: :::::: 
47 Portland ............................. . 

:~ ~:~tR!~~~: :::::::: ::::::::::::::::::: 
50 Jersey City ........................... . 
51 Milwaukee ........................... . 
52 Rochester ............................ . 
53 HonQlulu ............................ . 
54 Akron •••••.•••••••••••••••••••••••••• 
55 San Joso ............................ ,. 
56 Omaha ••••••••••••••••.•••••••••••••• 

New Jersey ••••••••••••••••• 
Maryland ••••••••••••••••••• 
Florida •••••••••••••••••• , •• 
California ••••••••••••••••••• 
District of Columbia ••••••••• 
Missouri ••••••••••••••••••• 
Illinois .................... . 
Virginia •••••••••• , ••••••••• 
Calilornla •••••••• , •• , ••• , •• 
Florida ••••••••••••••••••••• 
Alabama ••••••••••••••••••• 
MichIgan ••••••••••••••••••• 
Texas •••••••••••••••••••••• 
New Mexico •••••••••••••••• 
Pennsylvania ••••••••••••••• 
Mlssourl. •••••••••••••••••• 
New york •••••••••••••••••• 
Texas •••••••••••••••••••••• 
Pennsylvania ••••••••••••••• 
Tennessee ••••••••••••••• , •• 
Texas •••••••••••••••••••••• 
Georgia ................... . 
Ohio ••••••••••••••••••••••• 
Arizona ................... . 
California •••••••••••••••••• 
Ohio ...................... . 
Louisiana ••••••••••••••••••• 
Massachusetts •••.•••••••••• 
CalifornIa ................. . 
Ohio •••••••••••••••.••••••• 
Minnesota ••••••••••••••••• 
Kentucky •••••••••••••••• , •• 
Minnesota •••••••••••••••••• 
Oklahoma ................. . 
Texas ..................... . 
Colorado .................. . 
Ohio ••••••••••••••••••••••• 
Indiana •••••••••••••••••••• 
Oklahoma ................. . 
Texas •••••••••••••••••••••• 
Kansas ••••••••••••••••••••• 
Arizona ................... . 
Ohio ...................... . 
New York •••••••••••••••••• 
Tennessee ................. . 
California ................. . 
Oregon .................... . 
California .................. . 
Washington ................ . 
New Jersey ••••••••••••••••• 
Wisconsin •••••••••••••••••• 
New york ................. . 
Hawalt ••••••••••••••••••••• 
Ohio ...................... . 
California ................. . 
Nebraska ••••••••••••••••••• 

213 

499.1 
415.4 
349.7 
337.2 
32B.1 
321.7 
293.4 
289.2 
243.8 
235.1 
227.4 
227.3 
218.3 
213.5 
212.S 
211.8 
208.2 
201.2 
19S.2 
176.6 
175.7 
171.4 
160.2 
151.5 
150.4 
150.0 
147.6 
140.9 
135.2 
130.5 
124.6 
121.8 
119.9 
US. 5 
114.3 
lil3.:/. 
101.4 
100.5 
100.3 
99.2 
93.2 
90.1 
84.5 
84.2 
80.0 
78.9 
74.0 
73.9 
69.5 
68.4 
62.4 
62.3 
55.8 
41.6 
33.5 
8.7 
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Table 5.-Burglary 
[Rates per 100.000 population] 

I Newark ••••••••••••••••••••••••••••••• 

~ ~~.\~~f:!~~:::::::: ::::::::::::::::::: 
4 San Franclsco_._ •••••••••••••••••••••• 
5 Minneapolis ••••••••••••••••••••••••••• 
6 Tampa_ •••••••••••••••••••••••••••••• 
7 Mlaml.. •••••••••••••••••••••••••••••• 
8 Honolulu •••••••••••••••••••••••••••••• 
9 Oakland ••••••••••••••••••••••••..•••• 

10 Sl Paul •••••••••••••.•.••••••••••••••• 
!l long Beach ••••••••••••••••••••••••••• 
Il Kansas Clty- •••••••••••••••••••••••••• 
13 Sacramento ••••••••••••••••••••••••••• 
14 Albuquerque ••••••••••••••••••..•••••• 
15 Phoenix •••••••••••••••••••• , •• ""'" 
16 Washington ••••••••••••••••••••••••••• 
17 Houslon ••••••••••••••• _ •••••.•• , ••••• 
18 Detroll. ............................. . 
19 Denver •••••••••••••••• "'" •••••••••• 
20 Indianapolis ••••••••••••••.•••••••••••• 
21 Pittsburgh •••••••••••••••••••••••••••• 
22 Birmingham •••••.••••••••••••.•••••••• 
23 louisVille •••• "" ••••••••••••••••••••• 
24 Porlland ••••••••••••• _'.".".' •• '.' •• 
25 San Antonlo ••••••••••••••.•••••• _. ___ _ 

~~ ~a~~~.~I~::_:::::::::::::::: :::: ::::::: 
28 Oklahoma Clty ••••••••••• -••••• ---.--•• 
29 Fort Worlh._._ ••• ___ • __ • __ •• __ ._ ••• __ • 
30 Columbus._ •••• _ •• _ •••• _._ .......... .. 

n g:~~g;e'_:::::::::: ::::::::::::::: :::: 
33 EI Paso .... _ ••••••• _ ... _. __ •••••• _._._ 
34 Allanla .............................. . 
35 Norfolk ................ _ ••••••• _ ..... . 
36 New Orleans ......................... . 
37 Nashville ......... _ •• _ ••••••••••••.••• 
38 Seallle ....................... _ ••••••• 
39 Cleveland ............... _ •••••••••••• 
40 Toledo ............................... . 

li Wl~~~r~:::::::::: ::::::::::::::::::::: 
43 Baltimore ................... _ ••••.•••• 
44 Omaha ........................... _ ••• 
45 Buffalo .............................. . 
46 Tucson .............................. . 
47 Tulsa ................................ . 
48 Rochester ••••••• _._ .................. . 
49 Akron ................. _ ............. . 
50 Boslon .............................. . 
51 New york ......................... _ •• _ 
52 Phlladelphla .................. _ •••••••• 
53 ClnclnnaIL •••••••••••••••••• _ •••••••• 
54 San Diego ............................ . 

~~ "Ii"~iu~~tL:::::::::::::::::::::::::: 

New Jersey ................ . 
Calirornla ••••••••••••••••••• 
MlssourL •• ~ .............. . 
Camornla .................. . 
Minnesota •••••••••••••••••• 
Florida .................... . 
Florida .................... . 
HawaiI. •• , ................ . 
Camornla .................. . 
Minnesota ................. . 
Camornla ••••• "'" •• , •••••• 
Missourl. ••••••••••••••••••• 
Camornla ., •.••••••••••••••• 
New rtlexlco •• _ ••••••••• __ •• 
Arizona ••••••••••••• , ...... 
Dlslrict or Columbia ••••••••• 
Texas ..................... . 
Michigan .................. . 
Colorado ............ ,. "'" 
Indiana ................... . 
Pennsylvania ••• : .......... . 
Alabama .................. . 
Kentucky •••••.••••••••••••• 

~ !~~~~:::::::: :::::: ::::::: 
Tennessee •••••••••••••••••• 
Texas •••••••••••••••••••••• 
Oklahoma •••••••••••••••••• 
Texas ..................... . 
Ohio ••••• , •••••••••••••• '.' 
Ohio ••••••••••.•••• , ••••••• 
Camornla .................. . 
Texas ..................... . 
Georgia .... '"'''''' ••••••• 
Virginia •••••••• , ••••••••••• 
louisiana ••••••••••••••••..• 
Tennessee ................. . 
Washington ••••••••••••••••• 
Ohio ••••••••••••••••••••••• 
Ohio ••••••••••••••••••••••• 
illinois .................... . 
Kansas .................... . 
Maryland .................. . 
Nebraska ••••• _ ....... _ ••••• 
New york ................. . 
Arizona ......... __ ........ _ 
Oklahoma ................. . 
New york ............... _ •• 
Ohlo ................. ___ ••• 
Massachusetts_. _ •• _ ....... . 
New york .. _ .............. . 
Pennsylvanla .. __ .......... . 
Ohlo ........... _ ...... _. __ • 
Camornla ......... _._ ... _ •• _ 
New Jersey ................ . 
Wisconsin ................. . 

1,986.4 
1,858.6 
1,805.4 
1,537.0 
1,416.8 
1,409.4 
1,371.5 
1,367.0 
1,332.9 
1,322.3 
1,322.2 
1,296.1 
1,257.9 
1,247.7 
1,240.5 
1,231.1 
1,213.2 
1,125.6 
1,106.3 
1,104.0 
1,073.5 
1,072.9 
1,056.8 
1,054.1 
1,044.0 
1,039.6 
1,026.8 
1,019.8 
1,~~U 

980.6 
970.0 
929.2 
914.8 
914.8 
880.0 
879.6 
875.7 
858.6 
852.2 
848.5 
811.1 
801.8 
785.8 
785.5 
784.0 
782.8 
762.5 
742.2 
709.3 
651.4 
594.8 
491.3 
488.1 
355.0 
318.0 

Table 6.-Larceny, $50 and Over 
[Rates per 100,000 population] 

1 los Angeles .......................... . 
2 louisville •• _ ......................... . 
3 Portland ............................. . 
4 Sacramento .......................... . 
5 New york ............................ . 
6 Phoenix ............................. . 
7 Newark •••••••••••••••••••• , •••••••••• 
8 AII_nta .............................. . 
9 Baltlmore .......................... _ •• 

10 Birmingham .......................... . 
!l long Beach .......................... . 

g b~~I~~ii:: :::::::::::::::::::::::::::: 
t~ ~~~~:;'ffi\~::::::::::::::::::::::::::: 
16 Seallle ...................... _ •••••••• 
17 Pittsburgh ........................... . 
18 San Diego ............................ . 
19 Mlaml. .............................. . 
20 Tulsa •••••••••••• _ •••.••• _ •••••••••• _. 
21 Honolulu ............................. . 
22 Toledo •••••••••••••••••••••••••••••••• 
23 SI. PauL •• _ •••••••••••••••••••••••• _. 
24 San Antonio ................... _ ••••• _. 
25 Denver._ ••••• _ •••••••••••••••• _ •••••• 
26 Memphis ..... _ ..................... .. 
27 New Orleans ........................ .. 
28 Norfolk ...... _ .............. _ ....... .. 
29 San Francisco ••••• __ ••••••••••••• _ ... . 
30 Columbus ••••••••••••••••••••••••••••• 
31 Washington .......................... . 
32 Milwaukee •••••••••••••••••••••••••••• 
33 Akron ••••••••••••••• __ "'''' ........ , 
34 Chicago .................... __ ••••••••• 
35 I ndianapolis ••• _ ............. _ •••••• _ •• 
36 Buffalo ........................... "_' 
37 Detroil.. _ •••••••••••••••••••••••••••• 
38 Wich1t~ •••••••••••••••••••••••• _. _ •••• 
39 Rochester ••••••• _ ••••••••• _ •• _ •••••••• 
40 Boston ••••• _ •• _._ •••• _ ••••••••••••••• 
41 Tucson ••••• __ J ••••••••••••••••••••• _. 

42 Houston •••••••• __ •••••••• _ •••••••••• _ 
43 Nashville ••••••• _ ••••••••••••• _ ••••••• 

~~ g~Yl~~is_":::: ::::::::::::: ::::: ::::::: 
46 Cincinnati •••••••••••• _ •••••••••• _ ••••• 
47 Omaha ••• _ ••• _ ••••••••••••••••••• " ••• 
48 Albuquerque ••• : ••••••• _ •••••••• _ ••••• 
49 Dallas •••••••••••••••••••••••• _ ••• _ ••• 
50 San Jose •••••••••••••••••••• __ •••••••• 
51 EI Paso ••••••••••••• _ ••••••••••••••••• 
52 Fort Worth ••••• _ ••••••••• _ ••••••• _ •••• 
53 Philadelphia •••••• _ •••••• _ ••••••••••••• 
54 Oklahoma City •••••••• _ •••••••••••••••• 
55 Cleveland._._ •••••••••••••• _" ..... _., 
56 Jersey City •• _ ••••• -••••••••••••••••••• 

Calilornla._ •••••••••••••••• 
Kentucky ••••••••••••••••••• 
Oregon ••••••••••••••••••••• 
California ••• _ •••••••••••••• 
New York ••••• _ ••••••••••• _ 
Arizona ••••••••••• , •••• __ •• 
New Jersey._ ••••••••••••••• 
Georgia ••••••••••••• _' ,.". 
Maryland •• __ •• __ ._ •••••••• 
Alabama •••••••• _.'_' _ ••••• 
Calilornla •••••••••• , •••••••• 
Florida •••••••••••• _ ••••••• _ 
California •••••••••••••••••• 
M!n nes'!ta _ •••• _ •• , •• _ •••• _. 
Missou rI ••••••••• _ •••••••••• 
Washlngton ••••••• _ ••• _ ••••• 
Pennsyvania ••••••••••••• '" 
California •••••••••••••••••• 
Florida ••.••••••• _ •••••••• _. 
Oklahoma ••••••• _ ••••••• __ • 
Hawaii •••••••••• _ •••••••••• 
Ohio •••••••••••••••• _ •••••• 
Minnesota •••••••••••••••••• 
Texas ••••••••••• _ ••••••••• _ 
Co:orado •••••••••• _ •••••••• 
Tennessee ••• _ •••••••••••••• 
l . a ••••••••••••••••••• 

C fi.:::::::::::::::::: 
Oh io •••••• _ ••••••• , _ •••••• _ 

W~~~~~~.:~I.u.~~~~::::::::: 
Ohio ••••••••••••••••••• "" 
Illinois •••••••• _. _ •••••••••• 
Indiana ••••••••••••• _ •• _ ••• 
New York •••••• _ ••••••••••• 
Michigan ••••••••••••••••••• 
Kansas ••.••••••••• , .••••••• 
New york •••••••••••••••••• 
Massachusetts ........ _ ••••• 
Arizon3 ••••••••• _ ••••••••• _ 
Texas •••••• _ •• _ •••••••• _._. 
Tennessee ••••••••••.•.••••• 
O~lo •••••••••••••••••••••••• 
Missouri •••••••••••••••• _._ 
Ohio •••••••••••••••••• _ ••• _ 
Nebraska •• _ ••••••• , ••• _ •••• 
New Mexico._ •••••• _ •••••• _ 
Texas •••.• _ •••••••••••••• _. 
Calilornia._._ •••• _._ ••• _ ••• 
Texas ••••••• _ ••• _ ••••• _ •••• 
Texas ••••••••••••• , •••••••• 
Pennsylvania •••••• , ••••• _" 
Oklahoma •••••• _ •••••••• _'_ 
Ohio_. _., _ •••••••••• __ ••• ,. 
New Jersey.---. __ .••••••••• 

1,087.5 
986.8 
984.3 
970.0 
956.4 
934.8 
889.4 
797.1 
765.0 
758.3 
737.0 
719.2 
719.0 
706.4 
703.9 
694.5 
685.7 
674.3 
672.4 
665.2 
637.9 
636.1 
615.2 
607.2 
605.3 
601.2 
591.8 
554.9 
529. 6 
522.4 
517.2 
502.1 
495.6 
491.2 
479.9 
475.2 
452.2 
442.1 
430.8 
420.5 
416.8 
413.2 
394.3 
373.7 
361.2 
332.0 
327.5 
310.0 
300.3 
296.2 
258.1 
245.3 
229.6 
150.3 
119.3 
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Table 7.-Motor Vehicle Theft 
[Rates per 100,000 population] 

1 Boston ••••••••••••••••••••••••••••••• 
2 Newark ••••••••••••••••••••••••••••••• 
3 Pittsburgh •••••••••••••••••••••••••••• 
4 San FranciscO ••••••••••••••••••••••••• 
5 Chicago ••••••••••••••••••••••••••••••• 
S Los An~eles ........................... . 

~ §1~S~tu Isi!~::::::::: ::: ::::::::::::: ::: 
9 Oet[ol!. •••••••••••••••••••••••••••.•• 

10 Indianapolis ••••••••••••••••••••••••••• 
11 Was~lngton •••••••••.••••••••••••••••• 
12 New Orleans •••••••••••••••••••••••••• 
13 Long Beach ••••••••••••••.•••••••••••• 
14 Sacramento ••••••••••••••••••••••••••• 
15 Honolulu •••••••.•••••••••••••••••••••• 
16 Sl PauL ••••••••••••••••••••••••••••• 
17 Denver ••••••••••••••••••••••••••••••• 
18 : Baltimore ••••••.••••••••••••••.••••••• 
19 I Oakland ••••••••••••••.••••••••••••••. 
20 ' Minneapolis ••••••••••••••••••••••••••• 
21 Cleveland •••.••••••••••••••••••••••••• 
22 Allanta .............................. . 
23 Kansas City ••••••••••••••••••••••••••• 
24 Buffalo •••••••••••••••••••••••••••••.• 
25 loulsv/lle ••••••••••••••••••••••••••••• 
26 Akron •••••••••••••••••••••••••••••••• 
27 Oklahoma City ••••••••••••••••••••••••• 
28 Dallas •••••••••••••••••••••••••••••••• 
29 Phoenix •••••••••••••••••••••••••••••• 
30 Portland •••••••••••••••••••••••••••••• 
31 Omaha •••••••••••••• """""""'" 
32 New york ............................ . 
33 Milwaukee ........................... . 
34 San Jose .••••••••••••••••••••••••••••• 

~~ ~~r;~~.::: ::::: ::::::: :::::::::::::::: 
37 Nashv/lle •••••••••••••••••••••••••••.• 
38 Philadelphia ••••••••••••••••••••••••••• 
39 Norfolk ••••••••••••••••••••••••••••••• 
40 Albuquerque •••••••••••••••••••••••••• 
41 Houston •••••••••••••••••••••••••••••• 
42 Columbus •••••••••.••••••••.•••••••••• 
43 Fort Worth •••••••••••••••••••••••••••• 
44 Seattle ••••••••••••••••••••••••••••••• 
45 Birmingham •••••••••••••••••••••••••.• 
46 Toledo •••••••••••••••••.•••••••••••.•• 
47 Tucson ••••••••••••••••••••••••••••••• 

1~ H~fs~·.:::::::::::::::::::::::::::::: 
50 San Antonio •••••••••••••••••••••.••••• 
51 Mlaml.. •••••••••••••••••••••••••••••• 
52 Wichita ••••••••••••••••••••••••••••••• 
53 San Diego ••••••••••.•••••••••••••••••• 
54 Rochester ••••••••••••••••••••••••••••• 
55 Memphis ••••••••••••••••••••••••••••• 
56 Cinclnnall ••••••••••••••••••••••••••••• 

Massachuse\ls •• """'" '" 
New Jersey ••••••••••••••••• 
Pennsylvania ••••••••••••••• 
Callfornla ••• __ •••••••••••••• 
Illinois ••••••••••••••••••••• 
California ••••••••••••••••••• 
New Jersey. __ •••••••••••••• 
M Issou rl.. •••••••••••••••••• 
Michigan ••••••••••••••••••• 
Indiana •••••••••.•••••••••• 
Oistlict of Columbia ••••••••• 
louisiana ••••••••••••.•••••• 
Camornla ••••••••••••••••••• 
Camornla ••••••••••••••••••• 
HawaiI. •••••••••••••••••••• 
Minnesota •••••••••••••• , ••• 
Colorado ••••••.•••••.••.••• 
Maryland ••••••••••••••••••• 
California •••••••••••••••••• 
Minnesota •••••••••.•••••••• 
Ohio ••••••••••••••••••••••• 
Georgia .••••••••••••••.•••• 
MlssourL •••••••••••••••••• 
New york ••••••••••••••••.• 
Kentucky ••••••••••••••••••• 
Ohio •••••.••••••••••••••••• 
Oklahoma •••••••••••••••••• 
Texas •••••••••••••••••••••• 
Arizona •.•••••••• """"'" 
Oregon .•••••••••••••••••••• 
Nebraska ••••••••••••••••••• 
New yOlk •••••••••••••••••• 
Wisconsin •••••••••••••.•••• 
Camorn la ••••••••••••••.•••• 
Ohio •••••..•••••••••••••••• 
Oklahoma ••••••••••••••••• c 

Tennessee •••••••••••••••••• 
Pennsylva nia ••••••••••••••• 
Virginia •••••••••••••••••••• 
New Mexico •••••••••••••••• 
Texas •••••••••••••••.•••••• 
Ohio •••••••••••••••.••••••• 
Texas ••••••••••••••••••••.• 
Washington ••••••••••••••••• 
Alabama ••••••••••••••••••• 
Ohio ••••••••••••••••.•••••• 
Arizona ...... , ••••••••••••• 
Florida ••••••••••••••••••••• 
Texas •••••••••••••••••••••• 
Texas •••••••••••••••••••••• 
Florida ••••••••••••.•••• , ••• 
Kansas ••••••••••••••••••••• 
California ••••••••.••••••.•. 
New york •••••••••••••••••• 
Tennessee •••••••••••••••••• 
Ohlo ••••••• ~ ••••••• __ •••••• 

1,956.7 
1,127.5 

l'mJ 
821.2 
81\),3 
801.1 
790.8 
772.0 
705.5 
699.8 
696.4 
670.1 
662.9 
630.6 
629.8 
592.7 
587.5 
585.9 
575.6 
573.0 
564.4 
548.3 
545.9 
538.1 
529.4 
498.9 
491.7 
465.9 
460.9 
459.1 
442.9 
436.1 
423.3 
421.0 
399.7 
388.2 
386.2 
380.6 
377.5 
376.4 
366.4 
345.5 
337.0 
335.3 
319.6 
315.3 
30a.4 
298.1 
296.4 
292.4 
290.0 
277.3 
251.9 
250.4 
168.0 
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Abortion, 52 
"Administrative Office of the United 

States Courts: Annual Report of the 
Director", 132 

Aggravated Assau/) Rates, 1940-1965, 
Southern Cities, S 1 

Aid to Dependent Children, 74, 75 
Alcohol, tax loss from illicit liquor ac

tivity, 53 
American Bankers Association 

embezzlement losses, 47 
forgery losses, 51 

American Bar Foundation, criminal 
justice survey, 38 
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mainder of City and in Entire City, 
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66 

Arson, 45 
Assault 

amount, 14 
cities, 35 
classification problems, 24 
cost to victim, 45 
definition, 14 
offender-victim relationship, 81 
rate, 214 

Automobile, fraudulent practices, 50 
Automobile theft 

costs, 49 
rate, 215, 
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Better Business Bureau, 49 
British Criminal Injuries Compensa-
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Bureau of Census, 123, 126, 130 
Bureau of Labor Statistics, 123 
Bureau of Prisons, Justice Department, 

"National Prisoner Statistics", 130 
Bureau of Social Science Research, 

Washington, D.C., 17, 86, 90, 91, 
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57 

Burglary 
classification problems, 24 
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rate, 29, 216 
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INDEX 

c 
California Bureau of Criminal Sta-
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classification problems, 24 
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statistical study of arrests in Watts 
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CaIJ[ornia National Guard, 119 
Chicago Area Project, 75 
Chicago Lawn Police District, crime 

rate comparison, 6 
C.I.U., investigative unit, 101 
Community Characteristics of High 
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Peoria, 70 

Comparison of Survey and UCR Rates, 
17 
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Cost of law enforcement and criminal 
justice system 

comparison with past, 54 
corrections, 54 
courts, 54 
outlook for future, 56 
police, 53 
prosecution and defense, 53 
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crimes with economic impact 

crimes against property, 45 
see also property crimes 

crimes against the person 
assault and other nonfatal, 45 
willful homicide, 45 

influence on attitudes and policies, 
42 

crimes with no economic impact, 52 
expenditures for statistics collection, 

128 
illegal goods and services 

alcohol, 53 
gambling, 52 
loansharking, 53 
narcotics, 53 
prostitution, 53 

losses to individuals, 43 
other crimes 

revenue crimes 
abortion, 52 
tax fraud, 51 
traffic offenses, 51 

Costs of crimes-Continued 
private costs 

crime 
burglar alarms, 57 
insurance, 58 
preventive services, 56, 57, 135 

criminal justice system 
bail bonds, 58 
defendant's cost, 58 
defense counsel, 58 
witnesses and jurors, 58 

surveys to determine, 42 
see also costs of law enforcement 

and criminal justice system 
Crime, amount 

Federal crimes, 17 
other criminal offenses, 16 
property crimes, 16 
risk of harm, 14, 16 
unreported crime, extent, 17, 19 

Crime and delinquency, ecological 
correlates, 133 

Crime, attitudes on causes and cures, 
survey findings by 

Bureau of Social Science Research, 
90,93 

Gallup Poll, 89, 90 
Harris Poll, 90 
National Opinion Research Center, 

90,92,94 
University of Michigan, 91, 94 

Crime, concern by public 
increase shown by survey, 94-
public attitudes, need for better 

knowledge of, 95 
solutions differ 

increased individual rights, 94 
increased police power, 94 

Crime in the Twelfth District, 37 
Crime, inner city 

distribution of crime rates, 75, 76 
pattel1ns of variation 

bicycle theft pattern, illustration, 
61 

irregularity in crime patterns, 
sources, 68, 69 

juvenile offenses, 64 
offense rates and offender rates, 

comparison, 65, 67 
trends in crime and delinquency 

rates of city areas, 67 
relation of crime to other social 

indicators, studies, 69, 72 
relationship of nationality and race 
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Crime prediction from demographic 
variables, a methodological note, 

208 
Crime, professional 

aspects 
fence, 99 
fixing, 100 
loanshark, 99 

characteristics 
group activity, 98 
skills, 97 
specialization, 98 

definition, 96, 97 
extent, 97 
nature, 96 
opportunities, changing, 98, 99 
preventive measures for the future, 

101 
relation with organized crime, 100 

Crime, public attitudes toward 
concern, opinion polls, 85, 86 
fear, personal 

precautionary effect as a result, 87 
variations, 87 

National issue, 85 
sources 

personal experiences, 86 
vicarious impressions, 86, 87 

survey findings, 88, 89 
Urime Rates and Social and Demo

graphic Variables, Seattle, Washing
ton: 1949-1951, 71 

Crime rates, investigation of geographi-
cal variations, history 

Brussels, 60 
France, 60 
United States, 60 

Crime, trends 
assessment of amount and trend of 

crime, 40, 41 
changes in the distribution of 

crime--a 30-year history 
changes by region and State, 28 
crime in cities, 35, 37 
the South, 30, 32 
the West, 32, 35 

factors affecting the reporting of 
crime 

classification, 24, 25 
expectations, changing, 22 
insurance, 24 
police practice, 22 

factors indicating an increase in 
crime 

age composition, changing, 25 
unexplained variations, 26, 27 
urbanization, 25 

history, 19 
other countries, 39 
rate of change, 19, 21 
trends in solution of crime and pros

ecution and conviction, 37, 39 
Crimes Against Persons and Property, 

Trends in Califomia, 1955-1965, 33 
CrimQs by Income of Area in Which 

Committed, 70 

Crimes by Income of Area in Which 
Offender Resided, 70 

"Crimes of Corporations," 102 
Criminal enforcement by the Antitrust 

Division, 109 
Criminal statistics 

Center, National Criminal Justice 
Statistics 

creation 
early actions, 126, 127 
reason for, 136, 137 

data needs 
classification, 127 
collection, 126, 127 
criminal justice system, 127 
National level, 126 
preliminary surveys, 127 
uses, 126 

dissemination, 125 
future data needs, 125 
new types 

crime indicators, 133 
habitual criminals, 134 
organized crime, 133, 134 
police effectiveness, 134 
recidivism data, 132, 133 
street crime, 133 
victim surveys, 132 

organization, 126 
programs, data, 125 

new 
court, 131 
Federal, 132 
jail, 131 
juvenile, 131-132 
parole, 131 
pretrial, 130, 131 
probation, 131 

present 
juvenile court, 130 
policies, improvement, 128-

130 
prison, 130 

recommended authority, 125 
responsibilities, 124, 125, 126 
special studies, 125 
technical assistance, 125 

deficiencies, 123 
National program 

creation, 124 
Federal-State cooperation, 124, 

125 
problems in development, 125 
reasons for needed improvements, 

123, 124 
studies concerning, 124 

sec also costs of erime 
Criminal tax fraud, 113 
Criminals, as wage-earners, 59 
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D 
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Wisconsin, 64, 65 
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Delinquents per 100 Males, 10-17 
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68 

Department of Health, .Education, and 
Welfare 

"Juvenile Court Statistics," Chil
dren's Bureau publication, 130 

Juvenile Delinquency Prevention 
Act of 1967, 131 

District of Columbia Crime Commis-
sion 

assault, aggravated, survey, 14 
classification of offense, 38 
homicide, survey, 15 
rape, survey, 15,25 
robbery, survey, 14 
shoplifting, study, 48 
victim-offender relationships, study, 

81 
E 

Electrical Equipment Cases, 105, lOS 
Embezzlement, 47 
Employment in Public Law Enforce

ment and the Criminal Justice 
System, 56 

Extortion, 56 
F 

Federal Bureau of Investigation 
crime rf,\tes of countries, compari-

son, 3~ 
index of serious crimes, 14 
UCR system, problems, 23, 24 
see also Uniform Crime Reports, 

F.B.1. 
Federal crimes, 17 
Federal Crimes, Selected, 17 
Federal Food, Drug and Cosmetic 

Act, 107 
Fence 

economic impact, 99 
middleman, 99 
see also Crime, professional 

Fixing 
middlemen, 100 
see also Crime, professional 

Food and Drug Administration, 
health frauds, 50 

Forgery, 51 
Fraud, 49, 113 

G 

Gallup Poll, 85, 87, 89 
Gambling, 51 

H 
Harris Poll, 90 
Harvard Business Review survey oC 

subscribers, 103 



lfomir.ide Rates for Selected Countries, 
39 

HOlnicide, willful, 45 

Income tmt fraud, 51, 113 
Index Crime Rates by Region and by 

Offense, 1965, 28 
Index offense rates, reported, 1965, 213 
Institute of Criminology, University of 

Cambridge, 22 
Institute of Government and Public Af

fairs, U.C.L.A., survey, 118, 121, 
122 

Institut'} of Juvenile Research, Chi· 
cago, study, 60 

Insurance against crime, 58 
Insurance Companies, 1964, Losses 

Paid Out By, 58 
Intern..)! Revenue Service, 103, 105 
International Association of Chiefs of 

Police, 16 
J 

Juvenile Delinquency Prevention Act, 
56 

Juveniles 
delinquency as forerunner of adult 

crime, 79, 80 
distribution of offenses, 64 
rate of juvenile to adult arrest rates, 

72 
rate of referral, Cook County, 67 
statistics, 64, 65 

discrimination in findings, 64, 65 
reliability, 64 

study of delinquency rates, 61 

Larceny 
costs, 47 
rate, 216 

L 

Larceny, Type of, Estimated Average 
and National Losses by, 1965, 47 

Law Enforcement Assistance Aet of 
1965,56 

Law Enforcement Policies, Attitudes 
Toward,92 

Loansharking 
profit margin, 53 
relationship to professional crime, 

99,100 
see also crime, professional 
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