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FOREWORD

In 1970 Massachusetts embarked on a
series ot reforms in its juvenile corree-
tional system that culminated in 1972
with the clasing of its training schools,

The Center for Criminal Justice of
the Harvard Law School has been eval-
uating the process and results of the re-
forms since the beginning, Now in its
sixth year, the statewide evaluation in-
cludes five interrelated studies: 1) an
evaluation of how programs are set up
and function, 2) an organizational and
potitical analysis of the Massachusetts
Department ot Youth Services, (DYS)
regional offices and their work in de-
signing and implementing programs,

3) the political processes at the State
level as they relate to the activities of
{DYS), 4) a study of youth subcultures
within the previous training schools
and new community-based programs,
and 5) long-term tracking of"a sample
of nearly 400 youth who have been
served by and discharged from the pro-
arams.

This monograph is a collection of
reports and articles written during the
course of the lirst four years ot the
evaluation. It constitutes an interim re-
sponse on a variety of topies, including
the history of the reforms, the research

design of the project, an analysis of
what happens in communities that are
establishing and operating the new pro-
grams, and a number of other areas.

These are important pieces about a
reform that has the poteatial for chang-
ing juvenile corrections in the United
States. The evaluation warrants the
close attention of everyone concerned
about vouth and delinquency, and par-
ticularly community-based correctional
programming.

Sincerely,

Milton Luger

Assistant Administrator

Office of Juvenile Justice and
Delinquency Prevention
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Introduction

In 1970 the Center ot Criminal Justice
of Harvard Law School began a study
tfollowing the course of reforsas then
taking place in Massachusetts youth
corrections, The study included both
a retrospective component and a pro-
posii 1o follow the reforms for a num-
her of years into the future. Directed
by Lioyd Ohlin, Alden Miller, and
Robert Coates, the project has typi-
cally operated with a full-time staft of
ahout 12 o1 13 persons, with adidi
tonal Tull-time st during some
summers. and some part-time staff year
round, Dyta collection staff were
hroken into groups: one group special-
ized in the collection of data in the
central administrative oflice of the
vauth corrections agency and in the
surrounding state-level political environ-
ment: a second group speciaiized in the
collection of data in the actual pro-
grams serving youth and in the regional
administrations; a third and fourth
group specialized in intensive data
collection oi the day-to-day processes.
or subeultures, in selected programs.
The Center undertook to evaluate
the reforms in the Massachusetts youth
correctional system and to study the
process of reform itself in order to
shed some light not only on the im-
pact of the new versus the old. but
also on the administrative, organiza-
tional, and political problems of insti-
tuting new programs. The seven-year
predect has had three major goals:
(1) to study the process and progress
of reform; (2) to evaluate the varicus
treatment programs for juveniles; and
(3) to develop a more effective metho-
dology for evaluating pew programs,
The Center for Criminal Justice
and the Department of Yeuth Services
agreed at the beginning of the project
that the Center would have free, con-
tinuing access to all aspects of the
department’s operations. In return, the
Center would provide *o the depart-
ment periodic evaluations and reports
of the department’s policies and pro-
grams. Thus the department has had
the advantage of coatinuing counsel
from a lzxge-scale research project
geared specifically to its long-term

needs, and the project has had tull
aveess to its research subject.,

The project is now, at the end of
1976, about to begin its seventh ad
tinal year, Data collection is nearly
tinsshed and more etfort 18 being turned
serve as the project’s final reports. The
present volime is a preliminary assem-
bly of selected reports, providing a
sampling of most aspects of the re-
search, The several sides of the project
are most easily described in terms of
the following five types of evaluation
studies.

Lo o Cohort Analvsis. The cohort
study consists of a samaple of youth
in the Massachusetts Department of
Youth Services. The study utilizes o
panel design with four successive
interviews for data collection, The
members of the cohort are suecessive
admissions to DYS during designated
periods for the seven regions of the
state. The four interviews establish
a baseline as youth enter the Jdepart-
ment through the court and the
detention process and follow them
as they progress through the depart-
ment’s program to the point of dis-
charge. The use of panel analysis
will bring to bear on the question of
departmental effectiveness a special
methodological and analytical power
that is vot available elsewhere in the
farger study. The Center for Criminal
Justice regards the cohort analysis 48
one of the most important compo-
nents in the larger research project.
From the cohort analysis the Center
hopes to be able to develop the most
pefsuasive and powerful data on the
effectiveness of new programs for
the reintegration of the department’s
clients. This part of the study will
represent the crucial evaluation of
the end product of the reorganization
and program reformation monitored
in the rest -of the study, It will thus
make the results of the study asa
whole more immediately accessible
and useful to agencies interested in
reform in other parts of the country.
2. Evaluation of Program Organiza-
tion and Funetion, This type of
evaluation relies on observation,




surveys, and strategic interviewing.

It secks to identify program strat-
cgies and to document the reactions
of staff and youth to the various
strategies, including for example,
programs funded by the Governor's
Commitiec, the University of Mass-
achusetts Conference in 1972, or

the efTorts of LEAA-funded group
homes to neutralize the resistance of
local communities, The data relate
to program strategies, processes of
entry and discharge, physical struc-
ture and space, location, costs, num-
her and flow of youth, number of
staff, program needs perceived by
staff, and measures taken to affect
the distribution of responsibility,
power, and reward among youth,
hetween youth and staft, and be-
tween youth and the community. Of
equal importance is the assessment
of the role of community groups in
the development of these programs.
3. Program Subcwdture Study, This
study tries to pinpoint the critical
factors that create a favorable social
climate for constructive work with
youth. The 1973 subculture study of
group homes and nonresidential
programs was 4 replication of an
earlier one done in 1971 in the insti-
tutions. It probes differences among
institutional, residential, and com-
munity group home subcultures. Data
collection methods included partici-
puant observation techniques and
informal and structured interviewing.
This type of evaluation study affords
an intimate knowledge of day-to-day
interactions in different settings, and
thus provides an indispensable supple-
ment to knowledge derived from the
other evaluation studies,

4. Organizational and Politicel Ana-
lvsis of Regional Qffices. The organi-
zational and political analysis of
regional offices is a monthly survey
supplemented by routine contact
with the regional offices. It deals with
the vperations of the regional offices
that have replaced the administrative
offices of the institutions as the or-
ganizational centers of field activity
in DYS. This type of evaluation

study concentrates on the DYS or-
ganization and programs, although
in describing how DYS works at the
regional level it must also deal with
community groups. The monthly
survey reveals the range and concen-
tration of types of programs in each
region and the community relation-
ship to these programs. It covers
planning and implementation of pro-
grams on the regional level and docu-
ments the effzcts of organizational
and political efforts by the Boston
Office at the state level.

5. Organizational Efforts in the
Boston Office and Political Efforts
at the State Level. The project col-
lects data from observation and inter-
views concerning operations in the
central office of DYS and political
efforts at the state level, This work
monitors planning, operations, and
decision-making in crisis situations.
The data range from the operation
of specific units in the Boston Office,
including the planning and admin-
istration units financed by the Gov-
ernor’s Committee, to the larger pro-
cess that led to the initial stages of
departmental reform, the enactment
of reform legislation, the appoint-
ment of & new commissioner com-
mitted to a reform program, and the
securing of federal funding, including
LEAA and Governor's Committee
funds, This kind of evaluation study
keeps the project in touch with im-
pending change in programs and also
makes it possible to understand the
organizational and political processes
of reform.

The five types of evaluation studies
that make up the overall project use a
wide range of methods, such as partici-
pant observation, informal and formal
interviewing, survey work, and records
and documents, Together, the five
types of study provide a variety of
data cross-checks to assemble a
valid representation of change and
program development in DYS, They
furnish a rich and interrelated set of
facts and observations for analyzing
how change comes about und what it

means for the general public, special
interest groups, staff, and the juvenile
offenders committed to the system.

This Report

The first article in this volume,
“Radical Correctional Reform: A
Case Study of the Massachusetts
Youth Correctional System,” was
written almost two years after the
closing of the training schools, and
tells the story of the reform up to
that point, in late 1973, identifying
and discussing what seemed at the
time to be the major continuin;:
issues. The article thus describes the
investigations and political action
leading up to the passage of reform
legislation and the hiring of a new
commissioner in the fall of 1969, and
goes on to deseribe the initial attempts
to reform the institutions themselves.
1t describes how the commissioner
hecame discouraged with the progress
of the reform and resolved to close
the training schools entirely and re-
place them with programs in the
community, In the years since the
article was written the diversified
system of programs described in the
article has held up and even increased
in its range of alternative placements
for youth,

0f 1,912 youth being served by
the Department of Youth Services
in Juné 1975, for example, 40 per-
cent were on traditional parole, and §6
percent were receiving nonresidential
services. A few of the vouth in non-
residential services were also receiving
residential services, Of all youth not
on parole, 19 percent were in foster
care arrangements, 23 percent were
in group care situatjons, and 10 per-
cent were in secure care settings.

The reforms have also involved
changes in detention practices prior
to adjudication. Under the old system
all detention was in secure settings.
Under the new system, in June 1975,
56 youth were detained in secure
settings, while 89 were detained in
shelter care settings, typically in
YMCASs, and 68 were detained in

faster care settings, A small number
of vauth were being detained on
reception status after adjudication
prior to placement, Twelve youth
wete o reeeption status in secure
settings, while 27 were fn shele care

settings and 23 in foster care reception.

Some observers have been con-
cerned about the possibility that the
lesser reliance by the Department
of Youth Services on secure care
would result in the courts binding
more youth over for adult trials, in
order to bypass the probable place-
ments in open settings by the youth
ageney. In fact, however, bindovers
decreased from 143 in fiscal 1973 to
96 in {iscal 1974, The present pattern
of bindovers is one where only a few
judges account for most of the bind-
overs, and where a new judge may
radically increase or decrease the bind-
over rate for a given court, obviously
reflecting the predilections of the
judge, rather than changing character-
istics of youth. However, there is
also some indication that bindovers
may be rising very recently as part-of
a more conservative pattern of greater
use of incarceration and longer sen-

tences for adults and violent offenders.

Concern has been expressed about
the possibility of more youth being
detained in or sentenced to adult
facilities. In 1908, however, there
were 347 youth awaiting court dis-
position in adult jails, and 39 more
in temporary custody, while in 1973
these numbers decreased to 68 and
24, and in 1974 they decreased fur-
ther to 44 and 12, The number of
youth sentenced to state adult cor-
rectional institutions has always been
low, and has not changed markedly,
with generally fewer than 10 youth
per year being sentenced to state
adult institutions,

It is difficult to be precise in com-
parisons of runaway rates, but it
appears that about 25 percent of

youth in both the old and new systems

ran at least once during their stay with
department programs. Although recid-
ivism data are not yet complete, it ap-
pears that the reforms have not re-

sulted in rising recidivism rates, In

fact it is clear from the Massachusetts
experience that it is possible to have
farge numbers of youth in open
settings without increasing the danger
to the community from recidivating
vouth.

The seconcd article, "Community-
Based Corrections: Concept, Im-
puct. Dangers.” addresses a broader
issue of defining a community-based
prograat, and cor-iders the question
of what impact such programs are
already known to have and what pit-
fulls seem most immediate. The
article emphasizes and elaborates the
idea of linkages between the client
and the community as the key factor
in the axtent to which.a program can
be defined as “community based.”
This is in contrast to many common
definitions of community-based pro-
grams that refer to such things as the
absenc- of institutions, location, size,
and other such superficial character-
istics of programs. The emphasis on
what actually happens to the youth,
rather than on the administrative
arrangements for implementing a
program, is characteristic of the proj-
ect’s orientation toward the classifi-
cation of programs, Since this article
was written in 1972, the concept-
ualization of the definition of a pro-
graits as community based has been
carried further and incorporated in a
larger conceptualization used to locate
programs in & property space in-
cluding dimensions related to the
social climate within the program as
well as the linkages between its clients
and the larger community. The re-
sulting classification will be used as
major independent variable in an
ongoing analysis of the effects of
programs.

“Subcultures in Community-
Based Programs,” the third article,
is part of the project’s research into
the day-to-day life of programs. This
part of the study involved placing
observer-interviewers in programs
full time for up to one month. The

data thus produced allows us to
speak to day-to-day concerns, includ-
ing the balancing of such partially con-
flicting goals as providing a humane
and livable program environment
that does not alienate, harm, or em-
hitter youth: altering in a construc-
tive Tashion the self\image. values,
attitudes, skills, knowiedge. or habits
of voutht establishing or re-establish-
ing positive and supportive relation-
ships between youth and relevant
persons in the free community such

as parents, teachers. employers, police,

and peers: and maintaining direct
control over the behavior of youth
while they are under the agency
jurisdiction. All of these seem like
reasonable and essential goals, yet a
person trying to operate a program
may tind that each can create serious
prablems for implementing the others.
In this preliminary repoct from the
subculture study we try to speak to
these dilemmas.

The fourth piece, “An Lxploratory
Analysis of the Recidivism and Co-
hort Data,” was written in the first
halt of 1975, Tt represents a first look
at as much data on our cobort of
youth going through the new com-
munity-based system as was available
at that time. The cohort consists of
youth entering the system at various
times since January 1973, as is ex-
plained in more detail in the article.
The report emphasizes three aspects
of the recidivism data. Firat, there is
thus far no evidence of any major
change in vecidivism rates for the en-
tire state since the late 1960s. Second,
there are major differences between
program types, both now and in the
late sixties. [n both cases secure care
programs are the ones with the high
recidivism rates. In the newer system,
since around 80 percent of the youth
are in relatively open settings with
relatively low recidivism rates, the
policy implication is clear: it is possi-
ble to put the majority of youth in
open settings without exposing the
community to inordinate danger. This
policy implication holds regardless of




wheiher the program differences are
due to selection or program etfect.
Third, there are regional differences in
the new system. [n particular, the
region that appears to have imple-
mented the range of new programs
most aggressively has cut its recidivism
rate virtually in half.

The same article also treats such
issues as.how placement decisions are
arrived at and the consequences of
those decisions on later relationships
and recidivisni. One particularly in-
triguing preliminary finding is the
importance of the detention decision
as an influence on later decisions and
consequences for the youth. Whether
or not a youth is detained prior to his
court hearing even influences his likeli-
hoad of recidivating after release from
a program, months later, holding con-
stant his personal characteristics and.
the program intervention itself.

The fifth part of this volume,
“Neutralizing Community Resis-
{ance to Group Homes,” was written
carly in the project but has emerged
as a piece of considerable practical
value to persons attempting to set
up programs in community settings,
not only in corrections but also in
such areas as mental health. Itisa
concrete discussion of the practical
problems of six group homes as they
attempted to move into their various
communities. Three failed and three
succeeded. The comparisons in the
article make it clear that the differ-
ence between success and failure is for
the most part not a matter of luck, but
rather a matter of common sense and
hard work. It isinteresting to note that
in following the group homes in this
small study as they later operated
their programs, it became clear that
the people who were best at dealing
with the community in setting up a
group home were not necessarily
best at running a group home once
it was set up. The three group homes
that failed to get set up, and whose
failures are documented in the
article, later tried again and succeeded.
Some of them ultimately operated

much better group homes than some
of the agencies that succeeded in
getting set up the first time.

The sixth article, “Some Obser-
vations on the Conceptualization and
Replicability of the Massachuselts
Reforms,” draws, like the first,
“Radical Correctional Reform,” on

. all of thedata of the project, but
" with more forimal intent. The article

was written in late 1975. Tt reports
conceptual work begun in 1971 as
part of the DYS project, which culmi-
nated in 2 mathematical simulation of
the reform process in 1974. It includes
compact interviewing instruments for
generating summary or overview data

on critical variables in 1975 and 1976. -

The mathematical simulation included-
a projection through 1976, which has
proved accurate in pinpointing what
are indeed now issues of great concern
in 1976. The importance of the article
lies both in its suggestion that there is
something systematic and predictable
about what has appeared to many as a
chaotic process of reform and counter-
reform and in its presentation of a
method of interviewing to rneasure
the critical variables in those processes
in many different settings. The in-
terview form reported on in the
article usually takes about two hours.
The project has since developed a
closed ended interview that takes a
little more than half an hour. The

two interviews, one open ended and
the other closed ended, work well
together. In a current survey we are
using the open ended form for one-
sixth of the respondents and the
closed ended form for the other five-
sixths of the sample.

The final article, “Preliminary
Thoughts on Generalizing from the
Massachusetts Experience,” was
written in late 1975, and represents
the project’s first work in analyzing
data relating to the question of
whether Massachusetts as a setting
for reform is sufficiently similar to
other states for the assumption to
be made that what took place in

Massachusetts might also take place
elsewhere. While much work remains
to be done on the question, it is clear
that Massachusetts is far from unique
in its crime profile and in its basic
socio-demographic characteristics. It
seems likely indeed that necessary
preconditions for refosm could occur
elsewhere. *

[N

Pastand Future

The past two years, 1975 and 1976,
have been a period of difficulty and
consolidation for the Departinent of
Youth Services. A new Democratic
administration replaced the Republican
one as a result of the gubernatorial
election of 1974, The Commissioner of
the Department of Youth Services,
Joseph. Leavy, was retained in an act-
ing capacity throughgut.]iﬂs while
the new state administration wrestled
with a severe fiscal crisis in state serv-
ices, : '

The change in the executive branch
produced much anxiety within the
department over policy direction and
the security of jobs. These worries at
times crept through the entire system
and created a sense of paralysis. Many
months during 1975 were devoted to
the closing of Roslindale, the last major
symbolic vestige of the institutional

“system. Owing to a number of pressures

it was not entirely closed, although the
number of youth were reduced to
about 20. Whether that number will
remain constant is a major question,
Considerable work was achieved in
planning programs for gitls, and these
efforts have been rewarded with a siz-
able federal grant.

In terms of secure care, the past two
years have been frustrating. New pro-
grams were established and other new
programs closed. That the department
should have difficulty establishing
secure care programs is not surprising.
No state seems to have the answer to
the problem of dealing with the most
difficult youth. This problem cuntinues
to plague the new commissioner, John
Calhoun, who took office in January

S

1976. To cope with it more success-
fully he requested the Governor of the
Commonwealth to appoint a special
task force, which is now preparing its
report.

The final reports of the project,
to which attention is turning now
that data collection is nearly com-
plete, will consist of five books. Two
of the books report subculture
studies — one based on data before
the closing of the institutions, the
other afterward, showing the new
community-based programming, A
third book will treat the conceptu-
alization and theoretical analysis of
the change process, while a fourth
will report analysis and implications
from the cohort data. The fifth book
will combine a case analysis of the
Massachusetts experience with a
description and analysis of the ideo-
logical currents, both local and
national, which came together to
form the positions that became em-
broiled in conflict in Massachusetts.
All five books will stress policy im-

plications of the analysis.
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I. Radical Correctional
Reform: A Case Study

Of The Massachusetts
Youth Correctional System

Lioyd E. Ohlin,
Robert B. Coates,
and Alden D, Miller

@ Copyright 1974 by the President and
Fellows of Harvard College. This chapter
first appeared in slightly altered form in
Harvard Educational Review, 44 (February
1974), 74-111. The authors wish to ex-
press appreciation to John Albach, Judy
Caldwell, Barry Feld, Robert Fitzgerald,
David Garwood, Paula Garwood, Alan
Johnson, Arlette Klein, Cliff Robinson,
Barbara Stolz, Arthur Swann, Christian
Teichgraeber, Ann Yates, and Alma
Young for their work in collecting data
for the project.

The most fundamental assumptions

in the field of youth corrections are

under attack, and since 1969 the
Massachusetts Department of Youth
Services has been the most visible
national symbol of a new philosophy
of corréctions through its repudiation
of the public training school approach
and its advocacy of therapeutic com-
munities and alternative community-
based services. The radical symbolism
of the Massachusetts reforms is
heightened by the fact that the first
public training school for boys in the
United States was established at
Westboro, Massachusetts, in 1846,
and the first public training school
for girls at Lancaster, Massachu-
setts, in 1854. Since then the public
training school has become the last
resort for dealing with delinguent
youth, though a small number may
face adult criminal court and con-
finement in adult prisons.
Punishment is a key organizing
principle of traditional training
schools. There are efforts at voca-
tional and general education in the
training schools, but the institutions
are basically custodial and authori-
tarian. Resocialization efforts are
commonly reduced to instruments
for creating conformity, deference
to adult authority, and obedience
to rules. Regimented marching for-
mations, shaved heads and close
haircuts, omnipresent officials, and
punitive disciplinary measures have
been the authoritative marks of the

training school, along with the manj-

pulation of privileges, such as ciga-
rette smoking, television viewing,
home visits, or release to reward
compliance.

Criticism of the traditional train-
ing school has come from three
major sources. For many years the
documentation of high rates of
recidivism among training school
graduates has created pressure for
new solutions. For example, the pio-
neering studies of Sheldon and
Eleanor Glueck offered painstakingly
assembled evidence of the high rates
of arrest and conviction of new of-

fenses among those exposed to train-
ing school experiences. The classic
studies by Shaw and McKay in the
Chicago area project and the Hlinois
Institute of Juvenile Research docu-
mented the role of traditional train-
ing schools as agencies for socializing
young people into adult criminal
carcers.? They showed how expo-
sure to these institutions labeled
young people as “delinquent” or
“criminal,” and how family, school,
neighborhood, job market, and crim-
inal justice agencies reinforced the
stigma, resulting in high rates of
recidivism. These early studies have
been supported by more recent work.?
A second source of criticism has
come from the development of new
ideologies of treatment in the human
services. These approaches argug that
individual and group counseling and
therapy will lead to personal insight
and better social adjustment. They
urge that the problems of youth
offenders be considered in the con-
text of family and communal rela-
tions where preparation for law-
abiding adulthood ordinarily oc-
curs.? This search for community-
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D.C.t U.S. Gavernment Printing Office,
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based treatment resources has de-
rived support from research studies
that document the pervasiveness of
delinquent conduct through all social
classes.® These studies have under-

“scored the bias involved in employ-
ing public training schools as a prin-
cipal means of control and treatment
for primarily lower class offenders.
Practitioners have accordingly begun
to stress the efficacy of benign non-
interveniion, diversion to non-
criminal-justice treatment programs,
or privately purchased services for
the poor as mare constructive and
less stigmatizing solutions to the
authority problems of lower class
youthful offenders, and more nearly
equivalent to solutions employed ex-
tensively in the middle class for
similar problems.”

A third major source of challenge
to the traditional training school has
came from those concerned with
protecting the civil rights of chil-

§ James 15, Short, Jr., and . lvan Nye,
“Extent of Ugrecorded Delinquencey, Ten-
tative Conclusions,” Journal of Criminal
Law, Criminology and Police Science, 49
(November-December 1958), 296-302;
Ronald L. Akers, “Socio-I'conomic Status
and Delinquent Behavior; A Retest,”
Journal of Rescarch in Crime and De-
linquency, | (January 1964), 38-46;
President’s Commission on Law Lntorces
ment and Administration of Criminal
Justice, Task Force on Juvenile Delin-
quency Report: Juvenile Delinquency and
Youth Crime (Washington, D.C.: Govern-
ment Printing Office, 1967).

7 Elizabeth Vorenberg and James
Vorenberg, “Early Diversion from the
Criminal Justice System: Practice in
Search of a Theory,” in Lloyd E, Olilin,
ed,, Prisoners in America (Englewood
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dren. The U.S. Supreme Court de-
cision i re Gault in 1967 stimulated
test cases exploring the constitu-
tionally protected rights of children.
These cases are beginning to focus
on what due process means for
children and to raise issues relating
toa “right to treatment™ as well as
a “right to be let alone.”® They
have called greater attention to
whether treatment programs ade-
quately take account of the best in-
terests of the child. Given this new
critical exploration of the rights of
children, it is understandable that
the concepts und practices ot the
traditional training school have
come under increasing attack,
These challenges to training
schools have posed problems for
Massachusetts and many other
states. What new system of services
or intervention criteria should re-
place the existing system? How is
it possible to change the system

3 Sanford J. Fox, Cases and Materials
on Modern Juvenile Justice (St. Paul,
Minn.: West Publishing, 1972).

9 Ted Rubin, Law as an Agent of
Delingqueney Prevention (Washington,
D.C.: ULS, Department of Health, Ldu-
cation and Welfare, Social and Rehabilita-
tion Service, Youth Development and
Delinquency Prevention Administration,
1971).
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into one which relies primarily on
community-based treatment? What
programs should be created? How
should resources be reallocated,
staff developed, and appropriate
distributions of private and public
responsibilities {or service be ar-
ranged? Finally, how can we be
sure that the new system produces
better results than the one it sup-
plants?

The response in Massachuseltts to
these questions is discussed in the
following account. It draws freely on
the evaluation studies of the Massa-
chusetts Department of Youth
Services conducted by the Center for
Criminal Justice at the Harvard Law
School between 1969 and 1973, A
final appraisal must await more com-
plete analysis, but the widespread
interest in the Massachusetts experi-
ment justifies a review of the re-
form effort and some of the prob-
lems it epcountered.

Phase [ Emergence of a
Mandate for Reform

A series of crises in youth correc-
tional services in Massachusetts cul-
minated in March 1969 with the
resignation of the director of Youth
Services, which prepared the way
for reform. Prior to 1948 Massa-
chusetts judges committed children
directly to individual institutions
for the care of delinquent boys and
girls. New legislation in 1948 and
1952 created a Youth Service Board
and a Division of Youth Services
(DYS) nominally within the Depart-
ment of Education but administra-
tively autonomous. The Youth
Service Board, whose chairman was
also director of DYS, made de-
cisions concerning the placement of
vouth within the institutions, their
transfer, parole. and discharge.

The director from 1952 to 1969,
Dr. John D. Coughlin, was an articu-
late and vigorous advocate of the
philosophy of youth training schools.
Over these years the rhetoric of re-
habilitation and conspicuous successes
in such programs as the forestry
camp and other helpful enterprises
obscured the basically custodial and
authoritarian grounding of this sys-
tem. The available results of earlier
studies are fragmentary but the rates
of recidivism varied from 40 to 70
percent depending upon the age
group, length of follow-up, and cri-
teria of recidivism employed.' ® At
the time of Coughlin’s resignation in
1969 the DYS included a unit for

10 fgtimates provided in interviews
with DYS officials and former DYS offi-
vials, -

delinquency prevention, an office for
the supervision of parole for boys and
one for girls, and ten institutions in-
cluding four detention and reception
centers, a forestry camp, a school for
preadolescent boys at Oakdule, a
school for younger male adolescents
at Lyman, an industrial school for
older boys at Shirley, the Institution
for Juvenile Guidance for trouble-
some and emotionally disturbed boys
at Bridgewater, and an industrial
school for girls at Lancaster,

From 1965 to 1968 the DYS was
the subject of six major critical
studies. The initial investigations
were stimulated by reports of brutal
and punitive treatment of youth at
the Institution for Juvenile Guidance
at Bridgewater. The publicity attend-
ing these charges led Governor John
A, Volpe to request a study and
recommendations from technical
experts in the Children’s Bureau of
the U.S. Department of Health,
Education and Welfare.

The HEW study found many de-
ficiencies in the Massachusetts sys-
tem.!! It pointed to the dominance
of custodial goals and. practices over
those of treatment, the lack of ef-
fective centralized supervision and
direction of child care, the absence
of an adequate diagnostic and classi-
fication system, the failure to de-
velop flexible and professional per-
sonnel practices, and the ineffec-
tiveness of parole supervision. These
findings were confirmed by a blue
ribbon committee of local experts
appointed by Governor Volpe in

TL 1.8, Department of Health, Educa-
tion, and Welfare, Welfare Administration,
Children’s Bureau, “*A Study of the Di-
vision of Youth Service and Youth Service
Board, Commonwealth of Massachusetts™
(Washington, D.C.: Government Printing
Office, 1966).

1967 under the sponsorship of

Dr. Martha Elliot, chairman of the
Massachusetts Committee on Chil-
dren and Youth and former direccor
of the Children’s Bureau in HEW,
The criticisms developzd in these
studies and their recommendations
were supported by further investi-
gations initiated by the attorney
general and by senate committees,
These investigations crystalized the
formation of a coalition of civic and
professional groups in support of
major reforms. Periodic crises in the
DYS became increasingly the focus
of newspaper attention and mobi-
lized a critical audience in the general
public,'?

The liberal coalition led by the
Massachusetts Committee on Chil-
dren and Youth introduced reform
legislation in 1968, but passage was
deferred until the following year, In
the interim a new major crisis de-
veloped at the Institute for Juvenile
Guidance at Bridgewater. Staff fac-
tions developed within the institu-
tion around clinical as opposed to
punitive treatmem of youth behavior
prablems and this conflict was docu-
menteX in the public press. A local
community group, the Committec
for Youth in Trouble, organized to
support the clinical services faction.
It joined with the Massachusetts
Committee on Children and Youth to
broaden the attack on the goals and
policies of the DYS and the ability
of the director and his stafl to ad-
minister an effective treatment
program.!3

12 The exploitation of criscs for the
formation of coalitions of criticism and
defensc of public agencies in the process
of reform is described more fully in
Lloyd E. Ohlin, *‘Organizational Reform
in Correctional Agencies” in Daniel
Glaser, ed., A Handbook on Criminology
(New York: Rand McNally, 1974).

13 Fora more detailed statement of
these events see Yitzhak Bakal, ed.,
Closing Correctional Institutions (Lexing-
ton, Mass.: Lexington Books, D, C. Heath,
1973), pp. 151-180.




In January 1969 Governor Francis
Sargent was inaugurated to complete
the unexpired term of Governor
Volpe. Governor Sargent expressed
his strong support for the reform
legislation. He secured the resigna-
tion of the director, appointed an
interim one and a blue ribbon com-
mittee to undertake a national search
for a new comunissioner, signed into
law new legislation reorganizing the
DYS in September 1969, and ap-
pointed Dr. Jerome Miller as com-
missioner of the reorganized De-
partment of Youth Services in
October 1969, on the recommenda-
tion of the search committee.

Comunissioner Miller took charge
of the new department with a man-
date from the legisiative and execu-
tive branches of the state government
and the liberal reform groups to ini-
tiate more progressive policies and
treatment of delinquent youth.
Though some specific recommenda-
tions for change in the goals of the
department had been proposed in the
earlier investigations, primarily in the
direction of more effective clinical
and diagnostic services and com-
munity supervision, the mandate
was in the main broad and undefined.

Phase II: Reforming Institu-
tional Treatment

Commissioner Miller had earned his
doctoral degree in social work while
in military service, and subsequently
had organized a new institution for
the disturbed or delinquent children
of American Air Force personnel in
England. For a brief period following
his service discharge he served as
training officer in the Department of
Youth Corrections in Maryland. He
then taught in the School of Social
Work at Ohio State University where
he helped develop training and treat-
ment programs in both the juvenile
and adult correctional services in
Ohio.

The search committee was es-
pecially impressed with Miller’s deep
concern for youth in trouble and his
sense of urgency, as well as confi-
dence, that better ways could be
developed to help them. He expressed
special attraction to a post as com-
missioner where a commitment to
reform had already been made. He
thought that the effectiveness of
institutional services for youth could
be greatly increased by applying the
treatment principles developed in
therapeutic communities for adults
by Maxwell Jones in England and
Scotland.'® These strengths over-
came the search committee’s two
major reservations about Miller’s
administrative and political compe-
tence. First, his professional career
had not tested his capacity to ad-
minister a human service agency of
this size and scope. Second, he had
not had experience dealing with the
political considerations that deeply
penetrate the organization and opera-

tion of state bureaus in Massachusetts.

During the first two years of his
administration, Miller sought to
humanize services for delinquent
children, and to build a more thera-

14 Maxwell Jones et al,, The Thera-
pettic Community (New York: Basic
Books, 1953).
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peutic climate within the institu-
tions. Throughout this period his
efforts were severely hampered by
financial and personnel constraints.
First, it was almost a year before he
obtained appropriations to staff the
new positions and services author-
ized by the reform legislation. Ap-
propriations were still allocated,
within the line budget of the DYS, to
particular institutions, staff positions,
and services. To reallocate funds was
a very cumbersome and lengthy
process that wound its way through
the state. Administration and Finance
Office and the legislative appropria-
tions committee. Second, the rigidity
of the civil service system made it
virtually impossible to transfer per-
sonnel between institutions and serv-
ices except on a voluntary basis.
Massachusetts personnel practices
mix political patronage with civil
service procedures for recruiting and
protecting employees in the positions
to which they are certified. With few
staff vacancies and without new or
transferable funds the prospects of
effecting major reforms during the
first year appeared remote indeed.
Even with additional funds during the
second year the pervasive wait-and-
see attitude of entrenched staff
promised little change. The challenge
confronting Miller was to mobilize
and release energy for change.

Articulation of Goals

Shortly after his appointment as the
new commissioner, Miller began to
define the goals of his administra-
tion. He stated to the staff, the press,
and civic, professional, and religious
groups that he intended to humanize
the treatment of offenders and to
build therapeutic communities within
existing institutional facilities. This
model of treatment would require a
democratic relationship between
staff and youth in small units. A
social climate had to be created in
which both staff and youth were en-
couraged to express their feelings

and concerns freely and honestly.
Decisions relating to housekeeping

problems, discipline, privileges, home
visits, and release were to be made
openly in cottage meetings after full
discussion.

This treatment model chailenged
the basic features of the traditional
training school system. Little change
could be expected until the differ-
ences in philosophy, goals, staff and
youth roles, and the processes of de-
cision making could be dramatized,
justified, and enforced.

One of the first directives, issued
by the new commissioner in Novem-
ber 1969, ordered that henceforth
youth in the institutions would be
allowed to wear their hair as they
chose. The “haircut edict™ raised a
storm of protest and cries of per-
missiveness among staff long ac-
customed to shaving boys” heads on
admission, regulating length, and
using haircuts as punishment. It is
doubtful that Miller fully recognized
at first the sensitivity of this issue.
In the emerging youth style of the
times thirty-cight-year-old Miller
wore his own hair longer than most
state officials. Hair style and length
were hotly contested in many fami-

lies, schools, and business establish-

ments as a visible symbol of the revolt
of youth against adult regulations.
Miller vigorously defended the edict to
dramatize the new administration’s
desire to accord committed youth
greater freedom and shrugged off
derogatory staff references to the
“hippy commissioner.” The resonance
of this issue with a large number of
moral issues relating to authority,
allocation of discretion, responsibil-
ity, initiative, and self-expression

gave the directive a symbolic value of
great importance. 1t clearly cast Miller
as a youth advocate in opposition to
traditional expectations and estab-
lished the basic issues and roles of
future dramas.

As the protest simmered down,
other directives followed. It was
ordered that youth should be allowed
to wear their own street clothes
rather than institutional garments.

The practice of marching in silent
formation from one activity to  »
another was discontinued. Staff pro-
tested: greater freedom of movement
made running away easier and street
clothes made committed youth more
difficult to identify it they had run
away. The edicts signified to staff that
custodial concarns would increasingly
be subordinated to treatment object-
ives.

Miller became convinced that he
could not successfully establish the
therapeutic community model until
he had removed the basic supports of
the traditional system. He looked es-
pecially to the fear of greater punish-
ment, deprivation, or personal degra-
dation that constituted the keystone
of the authority system throughout
the institutions. He immediately
turned, then, to the Institute for
Juvenile Guidance at Bridgewater and
Cottage 9 at Shirley, reserved for those
youngsters seen as most disturbed or
rebellious. These institutions repre-
sented the final sanctions in a gradu-
ated set of possibie control measures
to induce conformity by restrictions
on freedom of movement, denial of
privileges, physical abuse, enforced
idleness, silence, and gestures of def-
erence toward adult authorities.
Miller initiated measures to humanize
both sites. A general order forbade any
staff member to strike or physically
abuse youth, Other directives tried to
eliminate the stultifying routines of
enforced idleness and silence in the
punishment units and the use of strip
cells and other measures of extreme
isolation. An effort was made to intro-
duce more constructive activities.
Greater controls were imposed on
screening and assignment to these
units and the duration of stay. Fre-
quent, unannounced inspection visits
were used to discourage evasions of
the new directives. Even these meas-
ures did not seem sufficient. By mid-
summer of 1970 the commissioner
had paroled or transferred the youth
committed to Bridgewater and he
then closed the institution. Cottage 9

at Shirley remained in some meast
a symbol of the old system until i
the winter of 1971-72 it, too, was
closed.

The difficulty the commissione
encountered in changing procedurt
in these facilities testified to the
tenacity of the principles of punist
ment and enforced adult authority
Cottage and program staff over the
years had come to accept them as
indispensable to preserving order at
inducing conformity. Other metho
of establishing adult authority thra
superior knowledge, mutual trust a
respect, admiration, emulation, and
affection were also occasionally evi
dent. The new administration sougt
to encourage these more difficult a1
demanding forms of authority rela-
tionships with youth. To achieve
this, however, they felt convenient
resort to traditional punishment
measures had to be removed or mad
more difficult.

The new administration took oth
steps to alter the control system. Fc
example, a new directive authorized
youth eligible to smoke to carry the
own cigarettes. Previously, youth ha
surrendered their cigarettes to staff
members who issued them as a re-
ward for doing chores or withheld
them as punishment. Doling out cig-
arettes or denying access to them
constituted for staff a simple but
very useful control measure for en-
forcing authority. Like the “haircut
edict,” the “cigarette edict” both
dramatized a change in goals and
altered control alternatives available
to staff.

All of these administrative actions
led to strong protests by line staff
members to institution superintend-
ents and friends in the legislature. Fo
a time resistant staff members or
their friends appeared regularly when
Miller gave speeches to community
groups to raise questions about the
loss of control and the threat of mass
runaways to local communities. To
the extent that staff capacity to con-
trol youth relied on these traditional




control measures, their complaints
were indeed justified, It wasnot
clear when these directives were is-
sucd whether the administration
could retrain staff in the uses of
authority.

New Treatment Programs and Policies

The new administration sought to
demonstrate the value and feasibility
of new models of treatment. As funds
became available staff was recruited
and assigned to the newly created
burcaus of institutions, education,
clinical services, and after-care. As:
sistant commissioners were appointed
to direct each of the four bureaus: By
the end of Miller’s first year, his
central office staff exercised a more
definitive role in the development of
programs to implement the new
philosophy of treatient. Despite the
hostility of conservative staff mem-
bers, many youth and especially
younger professional staff members
expressed a desire to experiment with
a therapeutic community model. No
one except Miller, however, seemed
to know how such a treatment pro-
gram should be operated and what it
would require of staft and youth,

To help answer some of these
questions the commissioner persuaded
Dr. Maxwell Jones, whose methods
he had observed in England, to lead
a three-day conference of staff and
youth at the Shirley Institution.
Jones explained the principles of a
therapeutic community and directed
a serics of demonstrations involving
youth and staff, The demonstration
groups created an open climate for
staff and youth to express feelings
and concerns and to direct them
toward constructive ends. Jones’
personal skill and warmth during these
demonstrations drew applause from
most staff and youth, but it was clear
that for many staff members the shift
from traditional staff roles would not
only be very difficult and slow but in
many cases impossible to achieve.

The conference reinforced the new

policy of decentralization at Shirley
so that not only cottage life experi-
ences but also educational, voca-
tional, and other forms of counseling
or therapy would be self-contained
within each cottage unit, The pressure
from the new administrators at the
Boston Office to adopt the new
group treatment policies spread from
Shirley to Lyman and Lancaster
during the next year and a half, rein-
forced by dramatic changes in staff
assignments, described below. Many
cottages continued to operate in the
traditional manner. but others experi-
mented, sometimes with remarkable
success, in establishing a therapeutic
community.

In the summer and fall of 1971 the
Center for Criminal Justice at Harvard
University conducted studies in cot-

“ tages at Shirley, Lyman, Lancaster,

and Topsfield. These studies com-
pared the attitudes of staff and youth
in traditional cottages to those trying
the therapeutic model. Table 1.1
shows differences in youth reactions
to the social climate of experimental
and traditional cottages just prior to
the closing of the major institutions
in the late fall of 1971 and early
1972. These, and results of related
studies, demonstrate consistently
that decentralized cottage treat-
ment and group therapy could lead
to remarkably better reactions and
experiences even for youth within
the same institution. The reactions
of the youth reveal significance dif-
ferences between the therapeutic
community and the traditional cus-
todial model. The idea of the thera-
peutic community is to restructure
the authority system of the cottage,
with youth taking new responsibili-
ties for decisions affecting them-
selves and each other on matters
ranging from privileges in the cottage
to home visits and ultimately release
on parole. It seeks to cultivate a sense
of group cohesiveness to offset the
usual tendency for the cottage to
splinter into “tough,” “punk,”
“anod kid,” and staff cliques, which
achieve control by allowing the

&

toughest youth to dominate the
others,

Several attempts were made to
create programs for girls and boys in.
the same institution and even the
same cottage. The first such program
set up a cottage at the Lyman School
for Boys for girls transferred from
Lancaster. A cottage was also created
at Lancaster for young boys from
Oakdale for whom home placements
were difficult to find. This made it
possible to train older girls in the care
and management of younger children.
After a serious fire at the girls’ deten-
tion and reception center in Boston,
girls were housed in the same building
as boys in Boston and later at a new
detention and reception cottage for
girls at Lyman. Coed cottages were
established on the grounds of the
Shirley Institution and later at Lan-
caster and Topsfield. It was expected
that i boys and girls shared the
same institution or cottage. their de-
meanor, grooming, speech, and con-
duct would improve. Stereotypic sex
role beliefs and attitudes on the part
of both boys and girls might be
changed. Comparative data on youth
reactions in coed and non-coed set-
tings are not yet available but staff
reports suggest that many of these
expectations were realized and a high
level of staff acceptance emerged
despite initial fears of sexual promis-
cuity and lack of discipline.

When Miller came into office the
average length of stay for youth in
the institutions was eight months.
Since he had become convinced that
the traditional training school pro-
grams ordinarily did more harm than
good, he began to encourage a more
rapid turnover. By the end of the first
year, the more liberal parole policies
had begun to ¢reate tension with the
courts, probation, and police depart-
ments in a number of communities,
especially urban ones. Many staff
members in these agencies felt that
confinement for less than nine
months was too short to realize the
benefits of re-education or commun-
ity protection for which commitment

1

Table 1.1

Youth Response to Social Climate Hems in Experimental and Traditional

Coltages.

Social Climate Item®

Cottage Type

Experimental  Traditional
(%) (%)

If the kids really want to, they can share in de-
cisions about how this cottage is run.

Kids in the cottage will help a new kid pet
along.

Kids in this cottage usually tell someone when
they think he’s done something wrong,

1 feel very much that I fit here.

The cottage staff deals fairly and squarely with
everyone,

If a kid messes up, the staff will punish her/him.

Most kids here are just interested in doing their
time,

It a kid does well, other kids will tell him so
personally.

Other kids will reward a kid for good behavior,

Other kids here give you a bad name if’ you
insist on being different.

The kids in this cottage have their own set of
rules on how to behave that are different from
those of the staff.,

There are a few kids here who run everything,

There are too many kids here who push other
kids around.

This cottage is more concerned with keeping
kids under control than with helping them with
their problems.

Real friends are hard to find in this cottage.

This cottage is pretty much split into two
different groups, with staff in one and kids
in the other.

94

9]

89

80
66

61

60

36

35

33

30

19

85

65

77

81

81

34

61

57

59

61
44

55

4 The items in this table differentiate between the experimental and traditional cottages
more strongly than one would cxpect to be the case by chance at the .05 level. In the ex-
perimental cottages, the number of youth responding to each question varics from 85 to 89;

and in the traditional cotiages, from 82 to 86.

had been ordered. To deal with these
concerns, while the new treatment
programs were being developed, the
commissioner ordered that com-
mitted youth be kept in the institu-
tions o minimum of three months
before becoming eligible for parole,
except in unusual cases. Youth and
staff rather quickly interpreted the
three-month minimum as @ maximun,
and so the normal institutional con-
finement dropped to around three
months.

The more rapid turnover meant
that educational and vocational train-
ing programs patterned on an aca-
demic year had to be redefined and
reorganized. The emphasis shifted to
tutorial programs involving commun-
ity volunteers and paid professionals.
The former vocational training pro-
grams that continued were used for
basic maintenance services within the
institution or for the occupation of
idle time. STEP (Student Tutor
Educational Program) illustrates the
effect of changing policies on the
organization of retraining programs.
STEP used trained tutors for small
group programs to create an interest
in learning among imprisoned of-
fenders and a desire to pursue higher
levels of education. The program had
been developed in adult correctional
institutions but was introduced for
youth at Shirley in 1970. Subject
matter included both formal and in-
formal instruction in such subjects as
English, arithmetic, social problems,
photography, and auto mechanics.
Reading and arithmetic skills were
taught in the context of auto me-
chanics, which interested many boys.

As the new administration policies
shifted from centralized institutional
programs to decentralized cottage
programs, the STEP instructors con-
fined their tutorial activities to par-
ticular cottages. They began to inte-
grate their work into the counseling
and therapy programs of the cottages.
The shorter periods of confinement
shifted emphasis from the assimila-
tion of organized learning materials
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to the redirection of attitudes, moti-
vation, and training in social interac-
tion. The STEP instructors gradually
becune full-time cottage treatment
staff’ members and STEP as a special
institutional program was discon-
tinued.

The new commissinner urged staff
members throughout DYS to suggest
and implement ideas for better treat-
ment programs. While some staff
members enjoyed the new freedom
to Lry out their ideas, they com-
plained, sometimes bitterly, that
their efforts were not sufficiently sup-
ported by the administration, For ex-
ample, the STEP tutors complained
on several oceasions about the lack of
adequate support for their program
and particularly the lack of direction
or a “broad master-plan.”

The commissioner firmly believed
the traditional training school prac-
tices would not be tolerated if they
were fully exposed to public view. He
therefore encouraged community
visitors and volunteers to help run the
programs in the institutions, advo-
cated a much more active use of local
community facilities and programs
suitable for young offenders, and used
people from universities and civic
groups throughout the state in volun-
teer programs. In addition, youth left
institution grounds for various educa-
tional and recreational field trips. These
efforts to involve the community were
not generally promoted vigorously by
institutional staff, Perhaps one of the
most suceessful programs was devel-
oped between the Westfield Reception
and Dention Center and the School
of Education at the University of
Massachusetts, The Westficld institu-
tion was becoming severely over-
crowded, and the staff saw commu-
nity programs as a means of relief,
The use of student and faculty volun-

teers as teachers and counselors was
incorporated into the curriculum of
the School of Education with students
receiving academic credit for their
work at Westfield.

The Problem of Staff Development

The new program ideas could not be
realized without the help of staff com-
mitted to the new philosophy of treat-
ment and competent to develop pro-
grams to implement it. Miller’s
problem of recruiting or retraining
staff for this purpose was formidable.
The civil service system in Massachu-
setts was grafted onto a system of
political patronage grounded in an
ethnically based steucture of political
power. The legal requirement to give
absolute preference to veterans, in
addition to the tradition of political
sponsorship, had served on the whole
to subordinate merit as a qualification
for state employment, Once past the
probationary period, employees ob-
tained virtually absolute security in
their civil servive positions. Miller
could not bring in many new staff
members unless he sccured new funds
and created new positions or unless
voluntary retirement and resignation
became widespread.

Miller’s options were limited, He
could fill job vacancies with new staff
members of his own choosing while
searching for loyal adherents of the
new philosophy within the existing
staff; he could reassign authority and
responsibility without regard to civil
service classification; or, he could re-
train and educate older staff members
to the new philosophies of treatment.
He pursued all three options, tenta-
tively during the [irst year, and more
vigorously during the second year as
new funds became available.

A survey of staff members of the
Department of Youth Services during
the summer of 1970 showed that many
of them, especially those in academic,
clinical, or Boston Office assignments,
wanted to give the new policies and
philosophy of treatment a chance.
Table 1.2 shows the percentage
among various staff groups and com-
mitted youth who strongly approved
of new or proposed policies and pro-
grams in the department. The voca-

tional stafl was least approving, fol-
lowed by general staff (i.e., cottage
parents or supervisors) and field ad-
ministrators of the institutions. The
parole staff members usually had little
contact with the institutions. Predict-
ably, therefore, they favored reorgani-
sation in general, since it pointed to
institutional reforms primarily, but
did not approve of cottage groups
making decisions, especially about re-
lease on parole, furlough, or work in
the community, which would affect
the normal range of the parole offi-
cer’s responsibilities, Youth responses
were most enthusiastic about policies
allowing personal discretion about
hair style, clothing, smoking, and co-
educational programs.

These responses sensitively reflect
the new directions of DYS and the re-
sulting internal distributions of power,
responsibility, and reward.' ¥ Later,
for example, one institution’s barber
reminisced about the days he taught
his trade to a few boys well enough
so they could obtain certification,
because they stayed tong enough to
learn and short hair styles were man-
datory. A printing shop instructor
felt the same way. The general staff
and field administrators also sensed
the emerging chatlenge to their au-
thority by program innovators from
the Boston Office and the greater
familiarity that academic and clinical
staff secemed to have with the new
cottage-based treatment programs.
Parole staff were reluctant to share
decision making with youth—an
eéssential requirement for negotiating
successful placements in new com-
munity-based programs. Most of the

15 Eor the theoretical analysis relating
the new goals of the department and the
internal distribution of power, responsi-
bility and reward, see Alden D. Miller,
Lloyd E. Ohlin, and Robert B. Coates,
“Before the Millennium Arrives,” in this
volume.

Table 1.2

Percentage in Bach Interest Group “Strongly Approving” Reforms,

et 0 b S e AR

Item

Reorganization of DYS by
the legistature in 1969,

Decision to transfer or
parole boys (gitls) up to
the staff of the institution
(instcad of Boston Office).

Allowing cottage groups of
stafT and boys (girls) to
make decisions about:
Discipline
Release
Furlough and home visits
Assipnments to work
details,

Permitting boys (girls) to
make individual decisions
about:

Hair styles

Clothes

Smoking,

Elimination of severe disci-
plinary measures such as
long confinement in isola-
tion, physical punishment,
and hard labor.

Boston Office program de-
velopments to create a
“therapeutic conumunity.”

Expanding the OQutward
Bound program and for-
estry camps.

Introducing STEP type of
educational programs such
as the one at Shirley.

pr.
S

Interest Group

General Aca- Clini- Voo - Field Admin- B itte

Staff  domics  cians  tional Farele lismm();?m ()Lt)‘ts‘itéén Co\n}:)lmltul Youth
12 16 32 16+ 33 22 33 6
24 48 48 20 0 28 2] 17 28
18 33 53 4 19 17 35 20 20
8 22 38 8 5 12 21 22 13
12 33 41 4 5 2 32 28 19
15 33 48 4 10 12 27 13 19
11 44 59 4 35 11 38 49 15
7 44 56 4 25 11 38 50 13
5 26 34 0 14 0 29 45 13
35 67 77 28 57 59 67 - 45
12 41 4] 4 20 12 29 13 19
26 41 37 20 40 28 49 16 34
7 22 26 12 43 12 29 8 11
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Table 1.2 Continued

Porcentage m Lach Interest Group “Strangly Approving™ Reforms.

Interest Group

ftem General  Acas Clini- Voea- 10 Field Admin- Boston Committed v
Sttt demices cians  tional istrators Office  Youth
The tollowing three plans
suggested for development
of Topslield as: )
o u < 5
A stall training center 18 37 34 16 29 33 83 1
A special drug tieatment
cvnllcr i 32 52 2K 20 33 22 38 30
An experimental cen-
ter for group therapy .
Progrims, 20 48 32 4 24 17 50 21
Expansion of use of volun-
teers in institutional pro- ‘ ‘ L
gram activities. 26 41 44 R 14 22 44 18 19
(‘losing Bridgewater and
allowing each institution
to deal with its own se- . )
‘ S
cwrity problems. 20 26 22 R 14 19 47 21 &
1
Making some institu-
y > 5t 52 3
tions coeducational. 15 20 55 4 19 12 Y 32 13
Number 76 27 » 31 25 21 18 34 166 53

’ L
parole staff defined themselves as much
like juvenile bureau police officers:
their job was to keep paroled youth
out of trouble by advice, surveillance,
and threats of official sanctions. The
new image of the parole officer as a
youth advocate and organizer of com-
munity services and opportunities for
youth represented a radical and threat-
ening change.

The commissioner relied on mem-
bers of the existing staff able to relate
to the new philosophy of treatment.
At the same time he recruited new top
aides among youth workers in Ohio
and Massachusetts who had both
professional credentials and enthu-
stasm for the job, As appropriated
funds became available in the second
year Miller appointed these aides o
posts with program and policy devel-
opment responsibilties.

The commissioner circumvented
civil service constraints by assigning
authority and responsibility without
regard to formal civil service rank.
This caused insecurity and adminis-
trative confusion when job titles and
pay assignments bore little relation-
ship to effective responsibility. At one
point a new administrator functioning
in effect as superintendent of the In-
dustrial School for Boys at Shitley was
in fact assigned and paid from the job
category of maintenance worker.

The third tactic, retraining and re-
educating the staff, met with relatively
little success despite considerable staff
interest. The three-day conference
with Maxwell Jones, which gave staff
for the first time a clear inkling of
what Miller had in mind, was followed
in September 1970 with a training
session run by Dr. Harry Vorrath,
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superintendent of the Red Wing Re-
formatory in Minnesota, At this point
some staff members had accepted the
inevitability of training and were re-
sponsive to the mixture of control and
treatment ideology which Dr, Vorrath
espoused. An effort to routinize staff
retraining at a new training center at
Topsfield faltered when community
resistance to this new Topsfield fa-
cility, acquired by DYS shortly before
Miller’s appointment, prevented its
full use. These difficultiesled toa
gradual phasing out of this retraining
effort. They demonstrated, however,
that retraining would be at best a
very gradual process. It would be fi-
nancially costly and divisive since it
would involve the articulation and
resolution of fundamental differences
in attitudes, values, and beliefs about
the re-education of youth in trouble.

It would also have to be undertaken
within ea-h institution for all stafT
members to have lasting effect.

The Development of Fiscal
Rusourees

Muoney was a constant problem. Un-
less funds could be freed from the
support of traditionai institutional
programs, practices, and facilities,
the chance to develop alternate
treatment measures would be sc-
verely limited. The appropriation
process in Massachusetts for all

state agencies relies on supplemental
and deficiency budgets to pick up
and support commitments not ade-
quately covered in the initial appro-
priation. This process is deeply
immersed in political considerations
and bargaining: whether a state
department or subunit gets the funds
it wants rests on its own capacity to
influence the legislative process, For
a neweomer like Miller, despite
public support fram the governor and
his staft, acquiring these skills took
time,

The commissioner did not rely ex-
clusively on the state but requested
federal support, He secured grants
from the Federal Law Enforcement
Assistance Administration in the U.S.
Department of Justice both directly
and through the Massachusetts Gov-
ernor’s Comrittee on Law Enforce-
ment and Administration of Justice,
trom Title I of the Federal Educa-
tion Act, and Title IV of the Office
of Manpower Developmeut and &
Training in the U.S, Department of
Labor, This federal funding permitted
Miller to bring in top staff committed
to his philosophy, without the re-
strictions of the civil service system,

-based treatment for youth, This unit
grew rapidly as a cadre of sensitive
and dedicated people. In the spring of
1971 it worked with the key depart-
mental administrators to produce a
seven-point plan setting out the di-
tection of reform, It called for: (1) re-
gtonalization: (2) communitv-hased
treatment centers; (3) expansion of
the torestry program: (4) relocatiorn
of detention; (5) increased placement
alternatives; (6) grants-n-aid to cities
and towns: and (7) an integsive care
security unit, These became the chief
gauls of DYS during the third year
of the new administration. The plan-
ning unit and the top staff dealt with
constant crises in the progress

toward those goals, They also care
ried major responsibility for procui-
ing new federal funds, Without this
articulate infusion ol new thought
andd ideas, the funds they procured
and the crises they helped to solve,
the rapid transition from the training
school structure to noninstitutional
alternatives would have been most
difticult to achieve.

and to establish new types of com-

munity-based treatment services and
supportive summertime educational,
recreational, and training services in
the institution, The new funds under-
wrote a planning unit directed by a
vigorous advocate of community-

The Results of Phase [f

The first two years of the new ad-
ministration were a period of
constunt crisis, confrontation, and
confusion. The commissioner pos-
sessed neither a blueprint, nor the
staff und financial resources to impuose
a new modél of treatment services,
The only stable guidelines were the
broad goals of the new system, i.c.,
that confinement of children should
be us humane as possible and their
treatment as therapeutic and re-
sponsive as staff could devise, The
needs of children rather than ad-
ministrative orderliness or staff pre-
rogitives and preferments were to be
given top priority.

The commissioner regarded most
of the existing administrative rules
and staff protections as major ob-
stacles to change and believed the
new philosophy of treatment could
not be effectively established until
the punitive aspeets of the vider
system had been fully exposed and
the system for distributing responsi-
bility, authority, and rewards re-
constituted. For twenty years under
the previous administration, staff had
acquired a set of beliefs about delin-
quent youth, conceptions of appro-
priate staff and youth relationships,
and career expectations consistent
with the traditional training scheol
philosophy. Many felt rejected and
threatened by the new philosophy of
treatment and responded with hos-
tility, acts of sabotage, passivity, os
apathetic compliance. They magni-
fied the confusion resulting from
many of the new directives, passively
endured or even encouraged runa-
ways, and complained constantly of
permissivencss and loss of authority.
Althougly some older stafl members
were excited by the new philosophy
and joined in with the new recruits,
the first two years of the new ad-
ministration were characterized by
a progressive intensification of con-
flict and polarization of views,




During the first year the new commis-
sioner was largely dependent on con-
verts to his philosophy among older
staff members to implement his
directives. The fiscal and civil service
constraints gradually produced a
chaotic pattern for the assignment of
administrative responsibility and au-
thority. Bormer administrators placed
on leave-status were replacedin ef-
fective authority by adherents to the
new philosophy without much regard
for rank or civil service status. A fluid
pattern of staff assignment developed.
Staff from the Boston Office and
from the institutions were reassigned
to new positions as crises developed.
The frequent shift of staff members
to new administrative positions under-
mined expectations and created inse-
curity about career advancement based
on traditional criteria of promotion,
Deposed and alienated adherents
of the older philosophy were not
-without resources for fightingtback.
Most of them had long periods of
service in the DYS, relatives or
friends in the legislature, and influ-
ential associations in the small towns
inwhich they resided close to the
institutions. They also had long es-
tablished working reationships with
many judges, probation officers, and
public officials who shared their
views about the function and opera-
tion of trrining schools. Stories about
policies and case decisions that docu-
‘menled the permissive and chaotic
state of administrative practices were
magnified and circulated. Many
judges, probation officers, and police
officials, even those initially sympa-
thetic to the idea of reform, began to
oppose the new administration. And
by the fall of 1971, two legislative
investigations of DYS were underway.

The results of this phase of the
reform movement are difficult to
assess apart from a longer range eval-
uation of the total movement toward
community-based treatment services.
1t is clear, however, that the concept
of small group therapeutic communi-
ties had some success. This experi-
ment showed that traditional training

school environments based on a cot-
tage system could be decentralized.
One could organize within some cot-
tages a group therapy approach creat-
ing for both youth and staff a new set
of rules, expectations, and practices.
The data revealed reactions from
youth and staff that justified such ef-
forts elsewhere and were consistent
with previous studies in other settings.

The extent to which the favorable
responses of youth to the group
therapy approach were translated into
better adjustment in the home, school,
or neighborhood cannot yet be fully
determined. The data on recidivism
rates and community adjustment of
youth in these different programs are
still being assembled.

Phase 11I: From [nstitutions
to Conununity Corrections

The new administration found itself
unable to change staff attitudes and:
beliefs or to impose a therapeutic
contmunity in all of the cottages.
Table 1.3 provides some evidence of
this: it shows a consistent pattern of
differences in staff response to the
items on custody and treatment as one
moves from the most traditional to
the most treatment-oriented cottages.
Miller was aware of the entrenched re-
sistance thus reflected in many tradi-
tional cotlages, and was impatient
with the slow pace of change. He sug-
gested late in 1970 that, despite the
storminess of the preceding year and
the feeling of traditional staff that
DYS was being turned completely up-
side down. there had really been little
or no fundamental change. He felt
the same way a year later, even after
some of the therapeutic community-
oriented cottages began to achieve
conspicuous success.

Miller finally concluded that thera-
peutic communities could be run suc-
cessfully in only a few cottages within
the institutions. However, he felt they
might be much more successful out-
side the existing institutions. In com-
munity settings greater professional re-
sources would be available to provide
volunteer and purchased services in
relation to which traditional expecta-
tions about juvenile prisons might no
longer have force. The successful
treatment cottages could then be rede-
fined as staging cottages which would
later be moved off the institutional
grounds to become community-based
facilities.

Closing the institutions raised the
problems of building a new structare
of services more closely integrated .
with community life. This would be
the challenge of the third phase of
reform. It came to involve the decen-
tralization or regionalization of serv-
ices into seven regions; the develop-
ment of new court liaison staff
working with juvenile judges and pro-
bation personnel to coordinate de-
tention, diagnostic and referral

Table 1.3

N

.

afe <t . .
Staftf Selection of Statements They Feel Best Reflect the Purposes of the Institutions.

Custody-Oriented Cottages

Treatment-Oriented Cottages

Tools of Institutions C "
ottage Co.ttage Elims Westview  Sunset  Shirley  Tops- 1
| VFI_\{}ne Eight Cottage Cottage  Cottage Cottage  Field Belong
Percent of staff choosing three
custodial purposes 47 33 32 37 13 21 15 9
34 16
Percent of staff choosing three
treatiient purposes 42 50 58 52 80 67 69
ol s}
51 72 o
N
(27) (15)  (40) (29) (15) (16)  (15) (8)

Source: ¢ Leld, “Subc " Sele e i
(‘cmgr ’1‘01- Cgi‘]:?nl[ Lllli,miu })lcal:ll}:lr:;:sjﬁt\ssdf(;gld go,:sb(‘otlt?)%e: nS1 Massachusetts Department of Youth Services Institutions in 1971,”
: al Ju . fi aw Sc . October, 2, Stalf were asked to choose three from a list of 11 statements of ‘
possible goals commonly azsociated with institutions for delinquents. v from st of 1L statements of

policies, and individual case decisions:
a new network of community services
including residential and nonresiden-
tial placements for individuals and
small groups; some centralized

services for the institutional treatment
_ of dangerous and disturbed offenders;

ways to monitor the quality of services
increasingly purchased from private
agencies; and staff development pro-
grams to reassign, retrain, or discharge
former staff members in ways mini-
mizing personal hardship and injustice.

Deinstitutionalization

In the winter of 1971-72 DYS closed
two major institutions, Shirley and
Lyman. Lancaster was converted
partly to privately run programs on
the institutional grounds later in
1972. Oakdale, originally an institu-
tion for very young boys, and then a
reception center, was finally closed
inlate 1972. No strong public reac-
tion immediately appeared in response
to the closing of the institutions. The
commissioner had succeeded in ex-
posing these facilities as brutalizing
environments for youth and staff
alike. When Shirley closed, the press
featured stories and pictures of

Miller, members of the legislature,
_staft, and youth formerly confined at
“Shirley sledge-hammering the bars

and locks of the segregation cells of

Cottage 9. The commissioner emerged

as an advocate in the public eye of
new opportunities for youth, his op-
ponents as advocates of punishment
and repression. The staff and sup-
parters of the now “evil” institutions
reacted with'stunned disbelief and
feelings of betrayal for their years of
work. The radical shift in correctional
philosophy seemed too swift and un-
compromising to accord them their
due. How could the new approach
suddenly be so right and the older
one, on which they had staked their
careers and future, so wrong?

Closing the institutions involved
finding alternative placements for the
youth and reassignment for the staff.
The University of Massachusetis Con-
ference was organized to transfer a
large number of youth out of the in-
stitutions into the community quickly
enough to avoid excessive disruption
and to get the job done before crip-

pling opposition could develop.'®
Ninety-nine boys and girls from Ly-
man, Lancaster, and two detention
centers were taken to the U'niversity
of Massachusetts for a month in
January-February 1972, College stu-
dents served as advocates for the DYS
youth while placement for them were
worked out at the conference, The
college students were selected from
three colleges and universities in the
area by members of the Juvenile Op-
portunities Extension, a University of
Massachusetts student organization
that had been participating extensively
in the program at the Westfield insti-
tution, Arrangements for future place-
ment of youth, e.g., sending them
home, placing youth in a foster home
or in a group home, were worked out
in a collaborative manner between the
DYS staff, the advocate, and the youth
themselves by considering the range of

16 For a fuller disoussion of this con-
ference see Robert B, Coates, Alden D,
Miller, and Lloyd E. Ohlin, “A Strategic
Ipnovation in the Process of Deinstitu-
tionalization: The University of Massa-
chusetts Conference,” in Bakal, Closing
Correctional Institutions, pp. 127-148,

L . : . I




program alternatives and the needs of
specific youth,

The move was accomplished with
much Tanfare involving a caravan of
cars from Lyman to the University of
Massachusetts at Amherst, The gover-
nor appeared later at the conference
to lend his support. The conference.
through the student advocates, sue-
ceeded in placing 65 youth in other
than institutional settings. Approxi-
mately equal proportions of those
remaining were placed in other insti-
tutions. rn away, or remained une
placed.

The drama of the conterence as
way ol quickly closing institutions is
sugpested by reactions of statf mem-
bers at the Lyman Institution. Stait
there had been told months hefore
that the institution would be closed
but simply could not believe it. A
cottage which had burned was pains-
takingly rebuilt by stafl who were
standing at the door waiting for
youth to be assigned the day the

motoreade to Amherst virtually emp-
tied the institution in a matter of
hours. A few weeks later stall mem-
bers were exchanging rumors of mass
escapes, chaos, and widespread sexual
misconduct at the conference, which
they thought would result in the youth
heing brought back to the institution.
In contrast, one university official,
alter the conference, remarked that
the DYS youth had actually been less
trouble to the university than a con-
vention of the American Legion.
Recidivism data obtained from the
central probation office records after
an eleven-month follow-up period
yielded an overall official court ap-
pearance rate after the conference of
48 percent with most of the appear-
ances (79 percent) oceurring during the
first four months. While calculations
on the rates of reappearance in court
on new charges are not yet completed
for the various samples of youth in the
research study. the recidivism rates re-
ported here for youth in the confer-
ence are probably somewhat lower

than court appearance recidivism rates

characterizing youth from the tradi-
tional training school programs.

The youths relocated and the staff
reassigned, the grounds and buildings
of the large institutions which have
been closed still remain with the
haunting possibility that they may be
used again as a primary treatment
resource. Planners and administrators
in DYS are convinced that DYS must
divest itself of these institutions to
consolidate the new policies. In addi-
tion. the Lancaster Training School is
still in use although over half its popu-
lation is in privately administered
programs. The use of this institution
probably constitutes a more serious
threat to the stability of reform than
the mere continuing existence of
other facilities.

Regionalization

The shift from a custodial to a treat-
ment orientation had already abridged
institutional autonomy, lodging
greater control in the central office:
with the movement toward highly de-
centralized community-based services.
control had to be redtlocated to the
new regional offices.

Each of these regional units con-
sists of a small suit> of business offi-
ces to serve the administrative need
ta coordinate and implement services
for youth in each region. Unlike an
institution, a regional office cannot
house youth in the premises. Youth
must be referred quickly to appro-
priate residential or nonresidential
programs.

With support from the Boston
Office, the seven regional offices have
developed placement opportunities
for youth referred or sentenced to the
DYS by the courts. They make con-
tractual arrangements, usually within
the region. for these services. They
also handle detention, so thata
youth's contact with DYS now is
always at least nominally through

some regional office. DYS s also
trying to organize the budget by
regions, somewhat as it was organized
around the institutions in the past,
but with less stringent controls over
intradepartmental transfers,

For the youth in the DYS, region-
alization has immeasurably improved
service since regional offices know
more about possible placements in the
communities, where the youth are,
and how they are doing, This now
makes successive trial placements
feasible. if necessary, so that ulti-
mately youth can hope to get the
best possible placement. For example,
a youth might be placed in one or
more foster homes before assignment
to a group home, perhaps with a pro-
gram of group therapy better suited
to his needs. Sometimes a trial period
in a particular program is explicitly
agreed on by the youth and the staff
with the option of trying something
else if it does not work out. In other
cages, evidence of poor adjustment,
such as a recurrent tendency to run
away or persistent defiance of au-

thority. signals the need for a change.

"Most staff members in interviews ex-
pressed their beliel’ that regionaliza-
tion provides new opportunities to
work more effectively with youth -
ways that simply did not seem avail-
able under the old system, For plan-
ners and administrators. regionaliza-
tion has meant 4 closer {it between
programs and the needs and resources
of cach region. The University of
Massachusetts Conference placement
stalf had felt hampered by having fo
work on a statewide level,

There are still signs of newness in
the work of the regions. Records and
current operating information systems
are only gradually developing to link
the regions with the Boston Office.
Perhaps the greatest continuing need
associated with the transition from
the institutional structure is to divert
funds from excess staff positions left
in the institution budgets to the new
regional programs.

Development of New Detention,
Court Liaison, and Referral
Programnis

Before 1972 nearly all youth detained
prior to trial were held in high security
institutions, DYS regards this as un-
pecessary for most youth and even
destructive for those who are not
dangerous,

Alternatives have been developed
with the help of private agencies.
Foster care has been greatly expanded
for detention purposes. Shelter care
units have been set up in several re-
gions, each generally housing between
12 and 20 youth, These are group
homes with program activities which
allow for rapid turnover, Local
YMCA's have proved to be the most
productive private resource for such
facilities. Tha units are staffed with a
combination of YMCA and DYS per-
sonnel to involve youth in constructive
activities and to discharge DYS’s cus-
todial responsibilities to the courts.

DYS created the court liaison role
to deal more effectively with needs of
youth while they are still under the
care of the court. The court liaison
officer recommends placement possi-
bilities within the DYS system and
sometimes, as well, other alternatives
to conventional detention, Thus, if a
youth is referred or committed to the
Department of Youth Services the
time between such action and place-
ment is minimized, and the reception
phase in thany instances is no longer
distinct from detention, In seeking
other options to commitment and to
reduce labeling effects, DYS has en-
couraged the courts to refer youth on
avoluntary basis prior to or after
adjudication instead of formally
sentencing or committing them to
DYS, From a legal standpoint referred
youth are still within the jurisdiction
of the court while committed youth
are released to the jurisdictional au-
thority of the department. The serv- .
ices available to both groups are much
the same, The principal advantage of
a referral status is that the youth
avoids having a formal commitment

on his record. Referrals have increased
greatly throughout the system, with,
of course, regional variations. 1t is
estimated that between one-fourth and
one-third of all youth in both residen-
tial and nonresidential programs arc
now referrals instead of commit.
ments,

The DYS staff regard the deten-
tion, court liaison, and refcrral pro-
grams as important components in
consolidating regionalization, The
regional offices have largely taken
over development of these programs
while quality control, monitoring,
and general administrative matters
have remained in the Boston Office.
The court liaison and referral pro-
grams also appear to have created
more constructive working relation-
ships with the courts. DYS is provid-
ing services which the courts did not
previously have readily available and
is able to draw on a statewide referral
and quality control system difficult
for the courts to develop themselves.

Private contracting agencies, es-
pecially the YMCAs, find these new
programs an opportunity to expand
their own services. A number of
judges and probation staff have made
effective use of the new referral op-
portunities and the assistance ol the
court liaison officers in utilizing these
alternatives, In other instances they
have been critical of the resistance of
the DYS staff to high security facil-
ities for a gregiter number of youth,

While the range of detention alter-
natives has been greatly increased, the
older large security facilities, stch as .
Roslindale, continue to be used. The
inability of DYS to find a substitute
for Roslindale or to make it a decent,
habitable facility has puzzled visitors
supportive of the Massachusetts re-
forms. A detailed history of Miller’s
efforts to humanize this institution—
and their failure--would reveal the

whole spectrum of forces (conflicting
conceptions of the delinquent and

his appropriate treatment, the abuses
of authority, untrained staff, over-
crowding, civil service constraints,
court and police demands for security,
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community resistance to new shelters
or secure facilities, boredom, idleness,
fear, and violence) that turns large
institutions for juvenile detinquents
into prisons, Physically secure units
are necessary for certain youth, but
such units should probably be small
in size, administer a diversified pro-
gram, and provide responsive care,

As in the past, detention services
for girls lag somewhat behind the al-
ternatives available for buys. The
court liaison program, while providing
benefits to some courts and some
regions, is still not operating across
the entire state,

The new referral system is not
without potentiafly serious policy
problems, It is sound to reduce the
harm{ul results of a youth being
committed, However, it youth are
now being referred who otherwise
would not have been committed to
DYS, the risk of labeling youth
carlier is also enhanced. There is
some evidence that referrals to DYS
are increasing without compensating
statewide reductions in commitments.
Whether the additional youth will
unnecessarily acquire invidious labels,
or whether their presence will lessen
the degree to which the youth who
had always been in DYS acquire such

labels, is a question demanding urgent
concern and investigation. There are
many issues to be resolved. 1f the DYS
programs become less punitive, more
therapeutic, and more readily available
they will be used more often. Yet if -
they provide a treatment of last resort
for the most dangerous and disturbed
youth, all of the youth serviced may be
perceived in the same way unless clear
and possibly harmful distinctions are
maintained.

Development of New Residential
and Nonresidential Placements

One of the most pressing problems
that confronted the Department of
Youth Services as the institutions
were closing was the development of
alternatives to institutional confine-

st e e bt



ment.! 7 The Boston Office had
begun exploring placement alterna-
tives in 1971, and stepped up its
aclivities with the University of
Massachusetts Conference in January
1972. At first this activity focused on
the development of group homes, but
when it became obvious that many
youth might be stranded as the insti-
tutions closed, emphasis was shifted to
the development of nonresidential
alternatives, day or night programs in
which youth participate while living
at home or in some other setting.
Since 1972 developing placements has
become almost exclusively the respon-
sibility of the regions,

There are roughly 80 nonresidential
programs across the state, in which DYS
places yourth, about 120 residential
programs, and about 200 foster homes.
About 700 youth are in placement in
residential group homes, and about
250 in foster homes. About 800 youth
are in the nonresidential programs such
as Neighborhood Youth Corps, a rec-
reation program at Massachusetts
Maritime Academy, and programs at
community colleges. The two most
heavily used programs for committed
and referred youth are group homes
and nonresidential services, with’
foster homes being considerably less
used, and the use of traditional parole
varying greatly from region to region.
The group homes represent an alterna-
tive of moderate cost, while the non-
residential services are inexpensive
(sec Table 1.4). If problems of pro-
viding prompt payment to vendors
are worked out, the use of foster
care, even less expensive than non-
residential services, will probably
expand.

One of the serious problems plagu-
ing placement in general is the time

17 por a report on problems in over-
coming community resistance to the
establishment of community-based resi-
dential facilities see Robert B, Coates and
Alden D. Miller, “Neutralizing Community
Resistance to Group Homes,” in this vol-
ume,

Table 1.4

Cost of Program Types per Youth per
Week.

Cost per Youth

.’P "
Type of Program per Woek
Residential:
Intensive Care  S$145 - 8290
Group Homes ~ $145 - 5150
Foster Care $ 305 40
Nonresidential $ 50

lag between provision of services and
payment for services. It has some-
times become so great that contract-
ing agencies question whether regional
directors really have the authority to
contract for the DYS: as a conse-
quence some smaller agencies are
threatened with bankruptcy. The
problem of long delayed payments is
endemic to all the state services and
especially in those departments which
make substantial use of private ven-
dors. The legislature has been reluct-
ant to appropriate funds for pur-
chased services especially when the
somewhat unpredictable costs require
deficiency appropriations. Even where
funds are available, payments are de-
layed by a complicated system for
setting rates, approving contracts, or
authorizing payments in each case.
All of these difficultics were aggra-
vated in the case of DYS. Insufficient
funds were available from the state,
and the federal grants contained pro-
gram and accounting requirements
which DYS had difficulty meeting
in time to establish the needed group
homes. The rapid closing of the insti-
tutions created an immediate demand
for alternatives which the cumber-
some funding process could not meet.
No phase of Miller’s administration
has come under stronger criticism than
his decision to initiate new programs, .~
before the resources to back them up
were in hand. He took the calculated
risk that the support of reform by
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federal funding agencies and the state
executive and legislative leadership
was strong enough to fulfill his
promises of reimbursement in the
end. In doing so he exposed his ad-
ministration to a series of investiga-
tions and charges of fiscal misman-
agement, irresponsibility, and
administrative incompetence, In
response, he has charged that the
system had to be forced to meet the
legitimate needs of youth for appro-
priate services or the development of
“hese services would have been de-

layed many years.

There is ample justification for the
charges on both sides. Miller’s driving
ambition to create a more flexible and
responsive set of services for delin-
quent youth was reinforced by his
impatience with red tape and his
ability to tolerate a lot of adminis-
trative confusion as long as “helping
kids” came first in every decision. His
critics acknowledged his concern for
youth and his credibility with them,
but felt at the same time that the
pace of change was harmful to both
staff and youth, They argued that
many youth committed to DYS
needed more prolonged, professional,
and intensive carc than the hastily
contrived new programs could fur-
nish. DYS’s readiness to place youth
in newly created, untried programs
might do more harm than good for
many of them, The neglect of the
legitimate needs of staff members
showed a callous disregard for years
of service and acquired skills which
could still find fulfillment in the new
system of services. In the new pro-
grams exploitation of staff idealism
and commitment to youth services
ought not to preclude provisions for
their economic survival and career
investments.

It is still toc soon to judge fairly
these claims and countercharges.
Short-run assessments may lack fair
consideration of the long-range goals
which these changes were designed to
achieve in terms of economic and
social adjustment and community
protection.

Development of New Special
Progranis for Dangerous and
Disturbed Offenders

There is widespread agreement that
most people, both youth and adult,
who are now locked up need not be.
There is also widespread agreement
that some of those now routinely
locked up, both youth and adult,
really must continue to be confined,
It is also widely recognized that it is
extremely difficult to separate out
with a tolerable margin of error those
who need to be locked up from those
who do not. However, recent experi-
ence in DYS with community place-
ments has shown that with youth
this problem is not us difficult as is
generally assumed, Many youth
¢clearly and obviously belong in com-
munity placements. Some clearly
belong in secure settings. A few are
problematic. An obvious need that
emerged as the institutions closed
was the provision of secure settings
with intensive treatment for dan-
gerous and disturbed youth, coupled
with safeguards that would prevent
misuse of these facilities,

DYS distinguishes youth who are
behavior problems from youth who
need psychiatric care. For both sorts
of youth the department has tried to
purchase services and, in December
1973, approximately 125 youth were
in intensive care placements. For the
youth with behavior problems, a pro-
gram run by ex-offenders who relate
directly to these youth while ‘“taking
no nonsense” has had syme success.
This program stresses use of.com-
munity resources within a framework
of appropriate custodial security. For
youth needing psychiatric care, DYS
has purchaged services from private
agencies. It lias also tried to coordi-
nate more closely with the Depart-
ment of Mental Health, For example,
in October 1973, it finally opened a
special unit for up to six youths need-
ing intensive psychological services
at the Medfield State Hospital. Safe-

guards for the youth in these different
settings rely on advance agreements

_Table 1.5

Y

Number and Percentage of Persons Committed to the State Adult Correctional
System and County Correctional System, by Year and Age.

State Correctional System

County Correctional System

Year Total
. 17and Total 7 and
Commit- younger Percent  Commit- Yt»uximér Percent
ments ments B

Jan-March
1973 1()() 6 3.01' W _d |
1972 1.127 50 4.4, 5,499 252 4 6%
1971 1,091 47 43% 6474 W0 37%
1970 859 38 4.4% 8,119 287 3.5%
1969 875 30 3.4% 8,108 247 3.0%
1968 855 42 4.9% 8§.467 283 3.3%
1967 739 32 4.3% 8,550 263 3.1%
1966 826 39 4,76 8,990 275 3.1%

TOTAL 6,571 284 4.3% 54,207 1,847 34%

4 Data not available,

Sources Massachusetts Department of Corrections, May 30, 1973,

about decision making and frequent
case review,

One danger is that the courts, lack-
ing what they believe to be secure
commitment facilities, will bind over
youth considered dangerous or dis-
turbed to adult courts, These might
result in confinement in an adult
jail or prison. So far (through March
1973) this has not happened. The
commitment of persons 17 or younger
from 1966 to 1973 remained very
stable in the state.correctional system
(see Table 1.5). For the county jails
there has been a slight rise in the per-
centage of all commitments represented
by youth, but lower numbers of youth
were committed in 1971 and 1972
than in previous years, except for 1969.

DYS has continuing needs in this
area. It needs a program for girls, and
it may need more funds for psy--
chiatric treatment alternatives, It
also needs to work with all juvenile -

judges to implement better ways of
treating these youth than binding
them over to adult courts, or relying
excessively on maximum security
facilities.
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Development of New Quality
Control Procedures

Quality control of detention, residen-
tial, and nonresidential placements,
and high security programs received
little attention in DYS until the de-
velopment of new programs made the
issue inescapable, The basic problem
is how to maintain control over the
quality of programs contracted to
private agencies, since private groups
have not been accustomed to account
for program quality to a public
agency.

Three units have become involved
in evaluating ongoing programs, Two
units in the Bureau of Aftercare have
monitored some of the nonresiden- -
tial and residential programs. Another
evaluation unit more recently or-
ganized has been more systematic.
Programs are now rated on such di-
mensions as quality of facilities, ad-
ministration and staff, controls,
program, clinical services, diversion,
and budget. Information from all
three units has been used by the
Boston Office and regional staff for




recomimending program changes, and
in some instances program terming-
tion,

The Boston Office staff acknowl-
edges that methods of control have
not heen developed fully. but the Tact
that some programs have been termi-
nated on the basis of evaluations has
encouraged stalt in their beliel that
DYS can colleet evaluative data and
make decisions on the basis of it.
Regional directors, a number of whom
were at first skeptical of the evalua-
tion and information system, are now
calling for more evaluation to improve
their own placement decisions.

The developmen? of a fully opera-
tional quality control unitis the mos!
essential requirement ol a system that
relies primarily on the purchase ol
services from private vendors, The
latter are free from the rigid con-
straints of public civil service und
line budgets dependent on the po-
litical process of legislative approval.
However, this freedom does not in
itsell guarantee quality programs.
DYS terminated placement at several
group homes. In one case the facility
was found to be structuratly unsound
and the treatment of youth inhumane;
i.c., the building had broken windows
which were not being replaced and
youth were being fed only once a day
to cut custs. In a second instance a
project was terminated because the
promised services, counseling, educa-
tion, and work experiences, were not
being provided. In yet another case the
project was stopped beeause the pro-
gram was administered in an overly
regimented, institutional manner.

The experience of other states
also justifies vigorous and powerful
quality control procedures. The pro-

fessional or sectarian orthodoxies of
private agencies may prove as inflex-
ible and ultimately as harmful to
youth as the regimen of the traditional
training school. Furthermore, their
tendency to admit only those youth
most amenable and acceptable for
treatment leaves the public agency
responsible ultimately f{or the care of
the most difficult and most econom-

jcally and socially disadvantaged
youth. Great care must be taken in
drawing up contract requireinents
for the purchase of private services to
guarantee access for the quality con-
trol unit. DYS seems cognizant of
these problems and has demonstrated
its ability to evaluate programs and
eliminate those that do not perform
adequately. However, it has not allo-
cated enough resources to build a
quality control system capable of
monitoring all programs regularly.

The Problem of Personnel
Development

Early statewide attempts at staff re-
training programs were not very sue-
cessful, With regionalization and
deinstitutionalization. staff training
programs changed and are now han-
dled regionally. Deinstitutionalization
and the new practice of purchasing
services have put old staff members in
positions where they have had to learn
new skills on the job. The Boston Of-
fice has attempted to provide dis-
placed staff with opportunities to
transfer ta ditferent work, including
new casework and other alternatives
under the regional offices, or to join
private nonprofit treatment agencies
that contract services to DYS. The
problem nonetheless remains serious:
half or more of the staff of DYS could
be transferred out of the department
without impairing its functioning
since most of the services provided by
staff in the past are now purchased
from the private sector. DYS records
for 1969 show that 531 employees

were assigned to the major institutions

that have since been closed or con-
verted partly to private programs. The
number currently assigned to these
institutions is 120; of these, 61 pro-

vide maintenance services and care for
25 youth in two cottages at Lancaster,

while 59 simply maintain the facil-
ities of two other institutions. Forty-
four of the 59 will be transferred to
other departments in state govern-
ment destined to taki over those
institutions in the near future, Many
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of the original institutional staff not
thus accounted for are associated with
regional offices, which did not exist in
1969, and now employ 269 persons.
The central administration in Boston
has dropped from 160 to 94 employ-

ees,

Many staff members who have in-
volved themselves in the new system
have been satisfied with it. Others who
have been unable or unwilling to break
with past traditions have found the ex-
petience distressing. Still, the staff
union leadership, with increased
understanding of what is being done
and why, has not opposed the changes
as it did in earlier years.

The staff development problem
has also been hindered by the organi-
zation of the budget, The majority of
the staff that actually operates pro-
prams for youth are now in private
agencies contracting services to the
state: this should be reflected in the
budget if stafT development is to con-
tinue successfully.

[

The Results of Phase 111

Data on youth adjustment to the new
community settings are being col-
lected through cross-sectional surveys
of youth in programs and by longitu-
dinal cohort analysis involving peri-
odic interviews with a sample of youth
as they pass through programs of the
DYS. Preliminary data from the
cross-sectional survey of youth in
representative residential settings in
two regions compared with data ob-
tained from: youth in traditional and
experimental cottages before the
institutions were closed suggests
progress in creating better environ-
ments.

Probably one of the more salient
concerns in socialization, whether in
the context of the family, the school,
or a program designed to aid youth in
trouble, is the distribution of rewards
and punishments, The development of
a reward-based system is documented
in Table 1.6, Youth in the three types
of cottage environments agreed that
they would be rewarded by staff for
good behavior. The initial cohort data
shows specifically how they think
they will be rewarded in the commu-
nity-based programs, The most fre-
quently mentioned response was ‘“‘staff
will make me feel good about what
I am doing.” The second miost fre-
quently mentioned response was
“staff will give me additional privi-
leges.”

The role of youth themselves in
the distribution of rewards provides
some of the most striking contrasts
across the three cottage environ-
ments, Only 37 percent of the youth
in the traditional cottages believed
that other youth would reward them
for good behavior. In the experimental
cottages the figure was 60 percent.
This is a dramatic change which sug-
gests that youth in community-based
programs are learning how to support
f)thers in a positive manner, and are
in turn being supported by their
peers. If this contrast between the cot-
tage types is supported by data we are

. Table 1.6

.

Youth Perception of Reward and Punishment, by Type of Program.

Traditional  Experimental Commu-
Question Institutional Cottage in  nity-Based
Cottage Institution  Program
(%) (%) ()
The stafl will-reward a kid for good
behavior
Agree 77 78 768
Disagree or DK 23 22 24
Total 100 100 100
N 85 89 34
If you do well, will the staft reward
you? '
No 33b
Include me in things
Additional privileges 26
Make me look good in front of
others 7
Make me feel good aboul what
I am doing 28
Total 100
N 43
Other kids will reward a kid for
good behavior -
Agree 37 60 800
Disagree or DK 63 40 20
Total 100 100 100
N 82 87 35
If a kid messes up, the staff will
punish him/her
Agree 31 66 444
Disagree or DK 19 34 56
Total 100 100 100
N 83 86 39
if you screw up, will staff here
punish you? “
No ‘ ‘ ' 210
Separate from group 13
Take away privileges « * : 45
Hit ' 16
Embarrass in front of others 3
Make me feel guilty 3
Total 100
N 38
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8 Source: Cross-sectional survey of youth in programs
b Source: Cohort Analysis prot




ible 17 Table 1.8 been pursued as success{ully more
) gradually. Miller and his aides have

expressed the view that gradual im-

still collecting, it will be a strong indi-
cation that the new programs are pro-

s soma tnportant osiive, nd Mean Response Scores on Two Semantic Differential [tems.

Youih Perception of Staff Control and Support by Typﬂe of »Pr‘og.ram.

immediate effects. - ) Traditional . Experimental Commu- Calegory o ‘f_PF?,FS}?“S Being Described “Goodness™  “Fairness” plementation of such major changes
While reward patterns are impor- Question Institutional  Cottage in  nity-Based ) e e would permit the mobilization of
tant in any centext ol socialization, Cottage Institution  Program Mother o~ 6.0 5.7 conservative groups inside and out.
punishment patterns are equally im- (%) ) (%) [’f ogram Stall 5.2 5.3 side the agency to block changes.
portant. Again, there are contrasts e - Father 5.1 4.9 This view is not easily discounted,
across cottage environments, here in This cottage is more concerned with Me 49 4.9 given other states’ experiences in
the perceived frequency of staff pun- keeping kids under control than My I*nen‘ds ’ 4.7 5.1 reform efforts.
ishing kids who “mess up.” In the with helping them with their prob- SC""f’l E“_“Cht“ 4.7 4.6 Another issue concerns adminis-
traditional cottages, 81 percent of lems Other Kids Here 4.6 4.4 trative confusion and neglect of staft
the youth believed that staff would Agree 61 30 140 I))YS 3.0 3.6 development in the transitional pe-
punish. Sixty-six percent of youtlin Disagree or DK 39 70 86 1&”&“2“- o 3.0 24 riod. The rapid changes in staff assign-
the experimental cottages indicated Totz P Pee o T T ments and responsibilities created a
" . “otal 100 100 100 N = 39, ) X Lo SR
that staff would punish. And 44 per- N gs 87 35 highly fTuid administrative situation.
cent of the youth in the community- o It provided greater freedom to experi-
based programs rep.Orth that staff Do the staff hers help you stay out mgnt with ne\xi‘trcatmem methods,
would punish. Punishment scems less of trouble? stimulated staft members to consid-
salient in the community-based pro- No a3h between PYS and the | . La ) erable creativity and initiative, and
grams than in the other cottage en- Encourage 53 cooort of DYS wl .\: }’_OU't 1,50 the creases.” ° For manyﬁ of thes'e states the enabled the administration to avoid
vironments: discipline relies more on Help get jobs, into school, groups. e imu'*t ot ich 1stlrflte, $0 nega- Massachu.setts experience will provide Prefnature commitment and consoli-
ceward. It is also possible that pun- ote. : 23 vou {)]/1 ot':cr tianyt]?gim‘c un;,d.tlo th\e' useful guidance to the problems major dation of insufficiently tested pro-
ishment in the newer programs is e perienceé orin ! ]sr %{}nnc' h}ltc'.t.,\’- reforms must confront. ‘ grams. IHowever, it has been charged
more sophisticated and less likely to Total 100 oY 1 iy ! 1g1 n -‘l ‘1(3 similarity | The Massachusetts reforms have that this approach unnecessarily
be perceived as punishment per se N 43 and police evaluations suggests  closed the traditional training schools alienated both old and new staff

by the youth. This may often be the
ease in more “caring” situations. On
the basis of the preliminary cohort
data the type of punishment most
often perceived by youth in the com-
munity-hased programs is the taking
away of privileges.

Youth in the experimental and
traditional cottages and in the com-
munity-based programs saw difterent
purposes in their respective programs
{See Table 1.7). Sixty-one percent of
the youth in traditional cottages be-
lieved that the cottage staff were more
concerned with keeping kids under
control than with helping them with
their problems. Only 30 percent of
the youth in the experimental cottages
reported that that was the case, and
only 14 percent of the youth in the
community-based programs believed
that control is a greater concern of
the stall than helping to solve prob-
lems.

Youth in the coliort study were
asked how staft in the community-
based programs try to help them stay
out of trouble. The majority of re-
spondents indicated that the staft

e e g <ot 0 . S 4 AR A e S

4 eouree; Cross-sectional survey of youth in programs

*Source: Cohort Analysis

encouraged them by telling them
that they could make it, Over 20 per-
cent of the youth reported that staff
helped them find jobs, join youth
groups, obtain placement in new
school programs, and the like. We will
be able to say more about the relative
impact of moral support or encourage-
ment and concrete support such as
finding jobs as the cohort analysis
procecds.
In order to know how youth in

the cohort analysis perceive relation-
ships with others after they have been
through a program, we have tabulated
responses from the semantic differ-
ential test on two items, good-bad and
fair-unfair, with respect to the youth’s
perceptions of each of nine categories
of persons. The two items, good-bad
and fair-unfair, are strongly related
and are reliable indicators of a gen-
erally positive evaluation of a cate-
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gory. We have ordered the objects of
evaluation in Table 1.8 by the ratings
given them by our cohort youth on
the good-bad item, and presented the
average scale response to the good-bad
item and the fair-unfair item. The scale
range possible on each item was one to
seven. Higher scores mean ratings indi-
cating better or fairer.

“Mother” and “Program Staff” re-
ceived the highest evaluations, while
the “Department of Youth Services”
and the “Police” receive the lowest,
both on goodness-and fairness, “Me”
and “My Friends” are in the middle,
along with “School Teacher.” “My
Friends” would rank higher in the
ordering if the ordering were based on
fairness instead of goodness.

Particularly noteworthy is the dif-
ference in evaluation given Program
Staff and the DYS. Program Staff ar¢,
of course, the direct personal contact

that youth see the DYS in general, as
opposed to program staff, as linked
with the police and the courts as agents
of the youths’ loss of freedom. It is
also possible that the youth simply
associate DYS with the old, unre-
formed system, The youths’ ranking of
categories of persons corresponds
loosely to what we might expect a
ranking of closeness and personalness
of relationships to look like. In this
context it is significant that Program
Staff in the community-based pro-
grams are ranked second from the top,

after Mother, on both goodness and
fairness.

Conclusion
The traditional training school system

that existed in Massachusetts pric. to
the recent reforms is still the dominant

_pattern for youth corrections through-

out the country. In fact, preliminary
results of a national survey of juvenile
correctional practices reveal that there
are as many states increasing the num-
Per of delinquent youth confined in
Institutions as there are showing de-

and developed a variety of alternative
residential and nonresidential services
based in the new state regions. Our
research on these reforms, however, is
not yet complete. There has not yet
been sufficient exposure time in the
community for those in the new pro-
grams to provide a valid, follow-up
comparison with those treated in insti-
tutions. In addition, the collection of
recidivism information has been de-
layed pending the development of ap-
proved regulations for access by re-
search personnel to criminal history
information of juvenile and adult
offenders. These arrangements have
just been completed.

Additional issues need further
analysis and study, One is whether
the same broad changes could have

18 wolfgang 1. Grichting, Sampling
Plans and Results, The University of
Michigan National Assessment of Juvenile
Corrections Project (Ann Arbor: Uni-
versity of Michigan, Institution of Con-
tinuing Legal Education, School of Social
Work, 1973).
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members.

Commissioner Miller has also been
criticized for leaving Massachusetts in
January 1973 to become the new

" director of Family and Children’s

Services in Illinois, He left before
financial and personnel problems had
been resolved and betore a new alter-
native system of residential and non-
residential services had fully replaced
the old. He believed that reform com-
missioners are inevitably expendable
sinee the hostility aroused by maicq
changes becomes too great a barrier
to further progress, He thinks that
the consolidation of the Massachu-
setts community-based services will
now proceed faster with his successor,
Commissioner Joseph Leavy, in
charge.!? It is too soon yet to know

19 Interview with Jerome Miller by
Center rescarch staff, February, 1973,



i he is right, The 1974 departmental
budget, with additional support from
federal funds, enables the depait-
ment to catch up with its financial
commitments on purchased services.
The budget also provides more time
for staff transfers and retraining, This
should greatly aid in consolidating

4 new consensus.

The Massachusctts Department of
Youth Services has undertaken a
major pioneering step in correctional
reform. Tt has demonstrated that radi-
cal changes in the official ideology,
policies, and programs of treatment
for delinquent youth can be achieved
in a short period of time. Evidence
thus far indicates that youth perceive
the new system as more helpful and
stalf more responsive. There is wide-
spread agreement that it encourages
more humane treatment of youth and
offers stalT more resources {or reinte-
grating youth into their home com-
munities. Whether in the long run
these new policies and programs will
result in better protection for the
community and more effective help
for troubled youth is still to be
determined.
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[I. Community-Based
Corrections: Concept,
Impact, Dangets

Robert B. Coates

LSO

During the past decade, the field of
human services, including correctional
services, has gradually moved away *
from institution-based programs to
community prograns, Some observers
would probably describe the trend as
a passing fad or a surface phenomenon,
The movement is probably not a tad:
it seems likely to presist, but it
most certainly has benefited from a
“bandwagon” effect. Although nearly
every state now has superficial show-
case programs tu publicize its pro-
gressive approach to serving human
needs, many states are genuinely
moving at a fairly rapid pace to
reduce the numbers of persons
lloused in institutions,
Community-based services remains,
however, an ill defined and hetero-
geneous collection of strategies for
handling juvenile and adult offenders.
For example, a halfway house can
mean halfway in or halfway out. In
what ways does a halfway house dif-
fer from a group home, a shelter care
facility, a camp, or a ranch? What
dimensions discriminate between
community-based and institution-
based programs? Is it location, level
of control, public versus private ad-
ministration, or range of services?
There is little agreement among those
who work in the field about the ap-
propriate answers to these questions,
and this probably hinders public ac-
ceptance and the effectiveness of
community-based policies. It also
makes systematic research, planning,
and implementation difficult.
_ This chapter seeks to clarify some
of the issues raised by community-
based programs, First, a concept of
community-based services is intro-
duced to differentiate among correc-
tional programs. Second, the histori-
cal origin of community-based cor-
rections is briefly reviewed. Third,

"This chapter is a revised version of a
paper presented at the Massachusetts
Standards and Goals Conference, No-
vember 18, 1974,
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research findings are appraised to
determine what is known about the
impact of community programs; and
fourth, potential dangers related to
the implementation of community-
based systems are explored.

FForming a Coneept of
Conununity-Based Corrections

The idea of community is central to
the coneeptualization of comniunity-
based corrections set forth here, but

it can be used to mean many things:

a4 small number of people sharing
similar ideas; a specific territory in
which a number of people reside; a
group of similar background. For the
arguments presented here, community
will mean the smallest local territory
that incorporates a network ol rela-
tionships providing most of the goods
and services required by persons living
within the boundaries of the territory.!
These services include schools, employ-
ment, food distribution, banks,
churches, and sanitation services. This
definition of community is helpful to
our conceptualization of community-
based services in two ways: (1) it is
clear that a neighborhood is a sub-

component of community, for neighbor-

hoods do not have networks of rela-
tionships to provide a large number of
goods and services; and (2) the restric-
tion to the smallest localized territory
providing such a network means that
we can talk of smaller units than metro-
politan areas, or states, or nations.

How should we now conceive of
comimunity-based corrections? Spe-
cifically, how do we isolate those
essential qualities that make some
programs more community based
than others?

The words community based {ocus
attention on the nature of the links
between programs and the community.

! Neil J. Smelser, Sociology (New
York: John Wiley & Sons, 1967), p. 95.



Key variables that sharply focus on
this notion of linkage and provide a
basis for differentiating among pro-
gramsare the extent and quality of
the relationships among program
staff, clients, and the community in
which the program is located. (If
clients come from outside the pro-
gram community itself, relationships
need to be considered with both the
community in which the program is
located and the community from
which the client comes or to which
he/she will return.) The nature of
these client and statf relationships
with the community provides the
underpinning for a continuum of sery-
wes ranging from the least to the most
community based, Before discussing
the implications of that continuum,
let us further explore variations in
these community relationships,

The frequency and duration of
community relationships are impor-
tant in this concept of community-
based corrections, but the quality of
relationships is especially so. The
chain gangs of an earlier cra set in-
mates to work in the community out-
side the prison walls, but did not yield
the kind of relationships with the
community that is envisioned here.
The relationships of particular interest
here are those that support the efforts
of offenders to become re-established
and functioning in legitimate roles.
These include relationships that en-
courage clients and enable them to
appreciate their self-worth, that match
community resources to client needs,
and that advocate better community
resources and freer access to those
resourees.

From a pragmatic point of view,

a program can utilize a wide range of
actions to create supportive client
refationships with a community.
Those actions can be directed toward
at least four levels of community
intervention. First, actions can be
directed at private and public agencies
to encourage support for a client and
his family. This might entail efforts,
for example, to persuade a Neighbor-
hood Youth Corps or a State Employ-

ment Agency to supply jobs, a YMCA
or YWCA to provide a place of resi-
dence, or a public welfare agency to
provide financial assistance to a fam-
ily. Second, actions can be designed to
persuade community institutions such
as schools and churehes to provide al-
ternative educational programs, lay
counseling, emergency shelters, or
“hot lines.” Third, efforts can be di-
rected at formal and informal volun-
tary community groups to educate
the public about client needs and
about ways by which civic groups can
provide supportive assistance. And
fourth, actions can be directed at local
residents to elicit the residents’ sup-
port fur the program, the clients, and
a redirection of the community’s re-
sponse to youth and adult offenders,
This concept of the central impor-
tance of the frequency, duration, and
quality of the relationships to the com-
munity as key indicators implies that
community-based services can be dif-
ferentiated along a continuum from
the least community based to the
most community based, The con-
tinuum composed of the variable
dimensions of community relation-
ships adds more realism to the con-
cept of community corrections than
does canstructing a classification with a
small number of exclusive categories,
which would sacrifice information and
be less useful and workable, 1t is also
realistic in recognizing that because of
the varying needs of specific offenders
and specific communities no system
can afford to have all of its programs
lodged at either end of the continuum.
The 1elevant relationships, then,
are tangible and subject to measure-
ment, Relationships among program
clients, staff, and the community can
be counted and assigned priority. For
example, relationships may involve
community residents participating in
“in-house” activities, but a higher
priority should be placed on the
need for clients to develop relation-
ships that permit exchange within the
larger community. The quality of re-
lationships can also be measured.
They can be evaluated as helpful or
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harmful. Consider, for example, job
training programs: programs that
offer only job training could be com-
pared to those programs that ofter
job placement along witlt training.
Those that offer placement are likely
to reflect a greater emphasis on gen-
erating supportive links between the
client and the community, The con-
tinuum could be used specifically to
compare the relative merits of difter-
ent group homes or probation de-
partments, More generally, data might
be collected to compare broad strate-
gies of treatment, ranging from maxi-
mum security institutions to nonresi-
dential services, A data base could
also be developed to allow compari-
son of systems from state to state,
Thus the concept developed here,
which focuses on relationships, has
considerable import tor research,
quality control, and systemwide
policy making.

The continuum, with its emphasis
on community relationships, also helps
the practitioner identify those aspects
of a program that make it uniquely
community based, Knowing the treat-
ment model being used does not nec-
essarily tell us whether it is commu-
nity based. For example, if we know
that program 4 employs guided group
interaction, that fact tells us nothing
about the program’s relationship to
the community. In short, the concept
of a continuum underscores the idea
that even a “happy, caring” group
residence is not enough unless it af-
fects relationships with the larger
community. Pinpointing community
relationships as the key set of vari-
ables, whatever the specific treatment
model may be, renders most critical
the consideration of two staff respon-
sibilities: (1) matching clients with
existing community resources, and
(2) working with the community to
generate resources where they are
lacking.

This concept of “community
based” differs in some important ways
from other commonly encountered
conceptions of community-based cor-
rections. Five misconceptions will be

outlined in order to clarify the impor-
tance of focusing on community rela-
tionships as the key set of variables in
identifying the degree to which a pro-
gram is community based.

Lo Lt is community based because it
is so labeled. Frequently, when ad-
ministrators are asked to define a
community-based program, they will
respand by saying, “Program 4 is a
community-based program.” Yet, in
anotier system a similar program is
not regarded as community bused.,
Simply labeling programs as coni-
munity based provides no set of eri-
terfa that can be generalized from one
system to another,

20 1t is community based because
others are not, Some administrators
define community-based programs by
describing others that are not com-
munity based. Most commonly they
will describe an institution as a closed
setting that attempts to provide to its
clients a complete range of services
that community-based programs ordi-
narily do not offer. Parenthetically. it
should be noted that a total institution
shares many of the same characteris-
tics as a community, but it does not,
except for statf, allow free passage of
residents or outsiders across its boun-
daries, This manner of conceptualiz-
ing is somewhat helpful since it serves
to remind people what it is they do
not or should not like about the tra-
ditional institutional mode of dealing
with people. It fails, however, to
analyze the specific characteristics of
community-based programs-and, in-
stead, merely describes what a
community-based program is not.
3. Ifitis located in a community,
then it is community based, Location
is probably the most frequently used
criterion to distinguish between
institution-based and community-based
programs. This, too, is deficient, Insti-
tutions, after all, ate located in com-
munities. There are opportunities for
developing productive relationships
between the residents of institutions

and the surrounding local communi-
ties. The fact that offenders usually
return to communities offers an op-
portunity to develop relationships.
Yet institutions have 4 miserable rec-
ord of community ties. It is feasible
that they could improve to some ex-
tent, and certainly sore institutions
are better at developing those rela-
tionships than others.

Placing a halfway house or a group
home in the “community” is no guar-
antee that it will develop any ties with
that community. Too many programs
are merely islands within the com-
munity--szell institutions, but insti-
tutions nonetheless,

Because of this mistaken definition
by location, some community-based
programs are criticized because they
do not treat clients in their home com-
munity. Frequently, this criticism im-
plies a confusion between neighbor-
hood and community, but it is also
unrealistic to expect a neighborhood
or a community to have a complete
range of special services for every type
of offender. In addition, some youth-
ful, as well as some adult, otfenders
want to get away from their local com-
munities, The location of the program
does not tell very much about the
quality of the program, and, indeed,
can mislead people into assuming a
program is community based,

4. Prezrams with minimal control or
supe vision are conmunity based. A
common beliel in the field is that a
community-based program means little
supervision and therefore reduced com-
munity protection, Certainly some
community-based programs do entail
little overt supervision, and participa-
tion is quite voluntary. But even insti-
tutionally based programs can have
outreach components that permit
relatively extensive, unsupervised client
participation in community schools,
jobs, and recreational services. On the
other hand, some nonresidential serv-
ices exercise considerable control over
clients. For example, intensive track-
ing programs that provide one coun-
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selor or advocate for two clients per-
mit the staff person to be involved
very closely in the daily life of the
client. Thus, levels of control and
security do not discriminate well
across the continuum of correctional
services. Moreover, if a definition of
community-based programs rested on
the degree of control, we would prob-
ably impede development and experi-
mentation with innovative nonresi-
dential attempts at handling those
youth or adults defined as “more dif-
ficult to handle.”

S, Prograys operated by private agen-
cles rather than by the state are com-
munity based, This need not be the
case, Private ageney programs can be
just as isolated from community
groups and services as state-operated
programs.

These several misconceptions about
location, level of control, public or
private administration, and range of
services overtook the importance of
examining the programing of com-
munity-based services, Looking at the
frequency, duration, and quality of
the relationships of program staff,
clients, and local community provides
a basis for differentiation. The con-
cept of relationship is conerete and
measurable. It can be dealt with on
a rather general level that permits
broad comparison, or it can be meas-
ured in a fairly specific and exacting
way that permits comparison among
individual programs. The utility of
this concept does not depend on our
ability to neatly categorize programs
as group homes, foster care, or non-
residential services, because the label
of the program is unimportant. The
more a program involves clients in
supportive, legitimate community
activities the maore it is community
based.

The Historical Development of
Community-Based Corrections

As part of a broad movement in social
philosophy, reforms in corrections




have been initiated, in part, by human-
itarian concerns.? They have also
drawn more or less explicitly on a
theoretical perspective of criminal
behavior and its prevention or con-
trol, This association between theory
and practice is less evident in the
cmerging practices than in the design-
ing of the policies to be pursued. The
following discussion is a thumbnail
sketch of thought and practice ante-
cedent to what we now define as com-
munity corrections. Community-based
corrections. like most other reforms,
have roots that reach back over many
decades. The historical periods de-
scribed here are approximate and
elastic, because no particular time

can be characterized as uniquely rep-
resentative of a specific kind of re-
form. Tlie reforms of different eras
coexist and overtap in different pro-
portions in different localities,

In the late eighteenth and early
nineteenth century the modern prison
system emerged in the United States
partially in reaction to the excessive
use of corporal and capital punish-
ment.® During earlier times jails were
used onty for minor offeaders or for
persons awaiting trial. Almost as soon
as the large congregate prisons were
built, reformers began to consider
ways to keep offenders out of them,
As early as 1841 the first probation
effort was begun in Boston." The
parole concept was developed abroad
in England, France, und Ireland, where
it was tirst known as the ticket-of-leave

2 The following section on corree
tional reforms and theoretical perspectives
is necessarily brief due to space limita-
tions, The notes provide an opportunity
for the reader to pursue the development
of reform in corrections,

3 Harry Elmer Barnes and Negley K.
Teeters, New Horizons in Criminology
(Linglewood Cliffs, NJ.: Prentice Hall,
1959), p. 328. For an excellent history of
the development of American prisons
prior to 1915 see Blake McKelvey,
American Prisons (Montclair, N.J.: Pat-
terson Smith, 1968).

Barnes and Teeters, New Horizons,
p. 553,

system.® The mid-nineteenth century
also marked the beginning of public
training schools and of greater efforts
to separate juvenile and adult offend-
ers by maintaining separate facilities.®
By the end of the century the practice
of sending convicts out into the com-
munity to work on farms, in mines,
and on road construction was dimin-
ishing because or increased pressure
from labor unions, who complained
of the unfair competition. In 1913 the
Wisconsin state legislature passed the
Huber Law, which permitted certain
misdemeanants to work at their regu-
lar jobs during the day while staying
in prisons at night and during the
weekend.” This was the germination
of the idea of work release and fur-
lough. but the practice was not com-
monly adopted in other states until
the 1950s and 1960s. The fact that
prison labor had been used outside the
institution does not represent a signif-
iant step tow ard community-based
<orrections as conceived here. Most of
the workers were quite isolated from
focal conimunity residents and they
were not paid. in short, such prison
labor was slave labor, which provided
income for the institution, The Huber
Law, un the other hand, represents a
precedent that ‘was expanded to in-
clude other classes of offenders.

The 1920s and 1930s witnessed
experiments in the slum nejghber- |
hoods of large cities to increase citizen
participation in the prevention of
delinquency; these experiments were

5 Ibid,, p. 423.

6 For an snalysis of the general his-
torical development of reform during
these periods see Anthony M. Platt The
Child Savers: The Invention of Delix-
quency (Chicago: University of Chicago
Press, 1969); David J. Rothman, The
Discovery of the Asylum (Boston: Little.
Brown and Company, 1971).

7 Herbert A. Bloch and Gilbert Geis,
Man, Crime, and Society (New York:
Random House, 1970), p. 470.
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influenced by the work of Clifford
Shaw and Henry McKay on delin-
quency rates in Chicago.® The experi-
ence with community organization in
the Chicago Area Project, which em-
phasized the invelvement of indige-
nous residents, is a direct antecedent
of our current interest in reintegration
and advocacy programs. Tn the 1940s
the emphasis shifted away from com-
munity programs back to a stronger
focus on individual solutions, with
interest centered on psychoanalytic
treatment, This movement was also
influenced by developments in psy-
chological testing during World War I1
and by the belief that clients could be
helped by various forms of individual

8 Clifford R. Shaw and Henry D,
McKay, “Social T'actors in Juvenile De-
linquency,” in Report on Causes of Crime,
vol. 2, no. 13, National Commission on
Law Observance and Enforcement (Wash-
ington, D.C.: 1931); Clifford R, Shaw,
Delinquency Areas (Chicago: University
of Chicago Press, 1929): Solomon Kobrin,
“The Chicago Area Project—A 25-Year
Assess vent,” Annals of the American
Acades y of Political and Social Sciences,
322 (March 1959), 20-29.

counseling.” Experience with the re-
socialization of World War 11 veterans
in the late 1940s was to become a
motivating influence on the develop-
ment of halfway houses and prerelease
centers, Experimental halfway models
were developed during the 1950s and
early 1960s,

Even as this move toward individ-
ually oriented programs was maturing,
Albert Cohen’s 1955 work on Delin-
quent Boys was supporting correc-
tional reform again in the direction of
community-based efforts.!® Cohen
had indicated that lower class boys
were becoming delinquents because
they could not succeed in middle
class schools and with middle class
standards. In response more attention
became directed at the role of the
school and the community in gener-
ating and maintaining deviance or
conformity. The 1960s were further
influenced by the differential oppor-
tunity theory developed by Cloward
and Ohlin and by the availability of

Y William Healy and August Bonner,
New Light on Delinquency and Its Treat
ment (New Haven: Yale University
Press, 1936); Kate Iriedlander, The
Psycholanalytical Approach to Juvenile

“Delinquency (New York: International

Universities Press, 1947): Kirt R, Lissler,
ed,, Searchlights on Delinquency (New
York: International Universities Press,
1949); Eleanor and Sheldon Glueck, One
Thousand Juvenile Delinquents: Their
Treatment by Court and Clinic, (Cambridge,
Mass,: Harvard University Press, 1934);
Sheldon and Eleanor Glueck, Unraveling
Juvenile Delinquency, (New York: The
Commonwealth Fund, 1950); Starke
Hathaway and Elio D. Monachesi, Analyz-
ing and Predicting Delinquency with the
Minnesota Multiphasic Personality In-
ventory (Minneapolis: University of
Minnesota Press, 1953); Starke Hathaway
and Elio D. Monachesi, “The Minnesota
Multiphasic Personality Inventory in the
Study of Juvenile Delinquents,” American
Sociological Review, 17 (December 1952),
704-710.

19 Albert K. Cohen, Delinquent Boys:
The Culture Gang, (Glencoe, Ill.: The
Free Press, 1955).

new federal funds for preventing and
“controlling crime and delinquency.!!
Greater emphasis was placed on com-
munity work, more broadly conceived
than it had been during the 1920s and
1930s, but also greatly enhanced by
the federal funding. Concurrently,
throughout the 1950s and on, the
individual treatment model had begun
to lose support. From a very practical
point of view there were too many
offenders to be handled efficiently.
Group models began to emerge.

Guided group interaction stemmed in
part from the differential association
theories of Sutherland, and from con-
tributions made by the subcultural
theorists.' * The 1950s and particu-
larly the 1960s were marked by a push
toward the ¢2velopment of a few pilot
community-based programs. The bulk
of these experiments took place in

the juvenile field, spurred on by High-
fields, Essexfields, Provo. and the
€California Treatment Project.! ® But
the adult field had its own counter-

L1 Richard A. Cloward and Lloyd L.
Ohlin, Delinquency and Opportunity: 4
Theory of Delinquent Gangs, (New York:
The Free Press, 1960).

12 pdwin H, Sutherland and Donald R,
Cressey, Principles of Criminology, (Phila-
delphia: J. B. Lippincott Company, 1934),
Specifically note: Donald R. Cressey,
“Changing Criminals: The Application of
the Theory of Differential Association,”
American Journal of Sociology, 61 (Sep-
tember 1955), 116-120; Rita Volkman
and Donald R, Cressey, “Differential
Association and the Rehabilitation of
Drug Addicts,” American Journal of
Sociology 69 (September 1963), 129-142,

13 president’s Commission on Law
Enforcement and Administration of
Justice, Task Force Report: Corrections
(Washington, D.C.: Government Printing
Office, 1967).

parts in work release, furloughs, pre-
release centers and halfway houses.'
In the late 1960s and early 1970s
labeling theory became a principal
justification for further correctional
reform and for removing more offend-
ers from institutional settings. Quite
possibly reaction to the “law and
order” political campaigns heightened
concerns with how particular acts
become defined as deviant, how dis-
cretion is differentially utilized within
the criminal justice system, and how
the system, through its use of defi-
nitions, contributes to the solidifica-
tion of delinquent careers. Perhaps
more than other theoretical perspec-
tives, the labeling school has been
preoccupied with the effects of the
structure and process of treatment
rather than with the development of
specific treatment strategics. This
concern with structure and process
has resulted in encouraging more use
of community-based services to reduce

14 See Bertran S. uriggs and Gary R,
McCune, “Conununity-Based Correctional
Programs: A Survey and Analysis,”
Federal Probation 36 (1972), 7-13; LaMar
T. Empey, Alternatives ta Incarceration,
U.S. Department of Health, Education,
and Welfare, (Washington, D,C.: Govern-
ment Printing Office, 1967); Oliver J,
Keller and Benedict S. Alper, Halfway
Houses: Community-Centered Correction
and Treatment (Lexington, Mass.: 1. C.
Heath, 1970); Serapio R, Zulba, “Work-
Release: A Two-Pronged Effort,” Crime
and Delinquency, 13 (Qctober 1967),
506-512;and Elmer H, Johnson, “Report
on an Innovation: State Work-Release Pro-
grams,” Crime and Delinquency, 16 (Octo-
ber 1970), 417426 Joseph K, Balogh,
*“Conjugal Visits in Prison: A Sociological
Perspective,” Federal Prebation, 28 (Sep-
tember 1964), 52-58; Columbus B. Hopper,
“Conjugal Visiting at the Mississippi State
Penitentiary, Federal Probation, 29 (June
1965), 3946,




the undesirable effects of institution-
ulization,’

In looking back over these histori-
cal developments as well as current
theory, it is apparent that the field of
corrections has {ollowed four strate-
gies for achjeving its overall objective
of deterring illegal behavior on the
part of convicted or potential offend-
ers: punishment, incapacitation, re-
habilitation, and reintegration.

The rationale underlying punish-
ment as a strategy for deterrence is
that the right amount of punishment,
meted out quickly after an offense,
will make a criminal career too costly
and undesirable, Incapacitation, on
the other hand, is generally regarded
as simply a device for providing pro-
tection to society at large by re-
moving the offender from the larger
community. Rehabilitation operates
on the assumption that something
is wrong with the individual offend-
ers, and that it can and must be cor-
rected., The individual's problem is
identified and the appropriate treat-
ment strategy matched to the prob-
lem. The larger community environ-

*ment is only considercd indirectly.
Consistent with the illness or medical
model is the assumption that once the
offender’s malady is treated he will
no longer commit deviant acts,

The reintegration strategy, based

15 See Fdwin M. Schur, Labeling Devi-
ant Behavior (New York: Harper & Row,
1971); Robert B, Coates, Alden D, Miller,
and Lloyd L, Ohlin, *The Labeling Per-
spective and Innovation in Juvenile Cor-
rectional Systems,” in Nicholas Hobbs,
ed., Issues in Classification of Children:

A Sourcebook on Categories, Labels, and
Their Consequences (San Vrancisco: Josey
Bass, 1974),

on the assumption that offenders find
themselves in trouble with the law
because of situational factors at home,
at school, or in the larger community,
focuses directly on both the individual
and his ot her environment, Pro-
ponents of the reintegration strategy
believe that adults and youth must be
supported in their attempts to cope
with the realities of their situation.
The inability to cope, however, is not
cquated with sickness, or with sickness
of the community. Rather it is per-
ceived as a problem shared by the of-
fender with others in his environment.
This strategy tries to bring to bear on
the offender and his situation appro-
priate community resources; e.g., €X-
perimental schools, counseling, jobs,
and recreatjon-resources that will
provide the necessary link for the of-
fender to discover a legitimate role in
the community and forestall further
delinquency.

A fifth strategy, advocacy, is dis-
tinctively different from these four
and merits attention as part of a com-
prehensive approach. While reinte-
gration focuses about equally on both
the client and the community while
trying to link the client with existing
community resources, proponents of
the advocacy strategy place less stress
on the need for the ciient to change as
compared to the community. In the
context of an advocacy strategy, it
may not be enough to attach a client
to existing resources. If resources are
not available, appropriate agencies,
service groups, ot informal groups
must be encouraged to develop them.,
If resources exist but are unavailable
to the client, then actions must be
taken to make them available. Exam-
ples of such advocacy include gener-
ating public concern for a class of
clients such as drug users, intervening
on behalf of a youngster with a vice-
principal in a school, and mobilizing
appropriate pressures and induce-
ments for employers to permit hiring
of ex-offenders.

In correctional systems in the
United States, some or all of these five
strategies are frequently pursued si-
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multaneously, although their under-
lying philosophy and methods of
implementation often conflict with
one another. The priority given to any
one strategy will of course vary from
state to state. Incapacitation and re-
habilitation are perhaps the most fre-

quently used combination of strategies.

1t is difficult to obtain reliable
national data on rates of institution-
alization because the quality and type
of data reported vary greatly from
state o state, and some states do not
fully report to national sources. But
conservative estimates show that the
rate for adults imprisoned in state and
federal prisons per 100,000 of the
estimated civilian population has de-
creased over the last three decades.
In 1940 the rate per 100,000 was
132.0; by 1970 the rate had dropped
t0 96.7.' ¢ In addition to the 196,428
men and women that the latter figure
represents, there were another 160,863
men, women, and juveniles housed in
jails,! 7 Data from another source indi-
cate that 57,171 juveniles, as of June
30, 1971, were held in state and local
jurisdictions.'®

The 96.7 rate referred to above is
quite high when compared to rates of

" other countries. In England the rate

was 72 and in Holland it was 19 pris-
oners a day per 100,000.'® A factor
affecting this low rate in Holland is

16 U.S, Department of Justice, Fed-
eral Bureau of Prisons, National Prisoner
Statistics: Prisoners in State and Federal
Institutions for Adult Felons, 1968, 1969,
1970 (Washington, D.C.: Government
Printing Office), p. 7.

17 .8, Department of Justice, Law
Enforcement Assistance Administration,
National Jail Census (Washington, D.C.:
Government Printing Office, 1971),
pp. 10-11. Recent evidence suggests that
prison rates are going up.

U.S. Department of Justice, Law
Enforcement Assistance Administration,
Children in Custody: A Report on the
Juvenile Detention and Correctional Fa-
cility Census of 1971 (Washington, D.C.:
Government Printing Office, 1974), p. 30.

19 Netherlands, Prison Administration,
The Decrease in the Population of Dutch
Penitentiary Establishments (‘s Gravenhage,
1973).

the length of sentences - 90 percent
of all prison sentences are for six
months or less. In addition, an exten-
sive system of restitution is used.

Yet another indication of the
schizophrenic pattern of prison re-
form in America is the fact that there
are about as many state juvenile sys-
tems building or contemplating con-
struction of new institutions as there
are systems planning concerted ¢l-
forts at deinstitutionalization.?® Thus,
correctional services in the United
States are moving in a variety of dif-
ferent directions. Those who favor
community-based corrections gener-
ally do so self-consciously as part of
a continuing policy debate in the
field. They generally make use of
some or all of the following distinctive
policy assumptions as the basis for
their position:

1. Community-based settings will be
more humane than the large, ware-
housing, congregate, or cottage-based
institutions,

2. The further an individua!l is allowed
to penetrate the formal criminal justice
system the more difficult it is for him
to be successfully retrieved and re-
turned to the community. Providing
services for individuals in localized
community settings is supposed to
minimize commitments and exposure
to the more repressive institutions.
3. Community-bascd services are less
costly than institutional services.
4, Community-based services, because
staff and clients are closer to the com-
munity resources, will improve the
probability of successful client reinte-
gration. These policy assumptions
should be kept in mind in the follow-
ing discussion of the impact of
community-based corrections.

20 Wolfgang L. Grichting, Sampling
Plans and Results, University of Michigan
National Assessment of Juvenile Correc-
tions Project, co-directors Rose:nary Sarri
and Robert Vinter, Institute »f Continuing
Il.g%z;l Education, School of Social Work,

Whut Have We Learned about
Correctional Programing? -

It is useful to evalvate periodically
the accumulated experience of dealing
with adult and youth offenders and
to ask “What works?” Considerable
time and money have gone into efforts
to answer that question, although
some of the research has been of ques-
tionable value. Research that fails to
use comparison groups, fails to set out
clear evaluation criteria, or fails to
look at programs in the context of
their system environments may pro-
vide misleading information. Nonethe-
less a sizable body of reasonably
sound research literature does exist
that can be called upon to answer the
question.

The answer is disappointing: no
single treatment modality by itself
significantly reduces the rate of client

_recidivism. This is true whether one

considers individual counseling, guided
group interaction, behavior modifica-
tion, vocational training, education,
intensive probation, or field hockey.
When we compare the results of ex-
perimental groups with results from
control or comparison groups, we sel-
dom find successful, durable effects,
regardless of the treatment setting—
whether a closed institution or an
open ¢community setting.

One of the more extensive analyses
of correctional research was under-
taken by Robert Martinson for the
state of New York.2! His findings
were originally suppressed by the
state, but are now being made avail-
able to the public. Martinson, over a
two-year period, carefully scrutinized
the evaluation research literature
from this country and abroad. For an

21 Robert Martinson, “What Works? -
Questions and Answers about Prison
Reform,” Public Interest (Spring 1974),
pp. 22-52.

evaluation study to be included in his
final analysis it had to have a ¢lear
independent measure of the desired
improvement, and the study had to
use a control or comparison group.
In the end, 231 studies completed
between 1945-1967 were analyzed,
with the bulk of the programs best
described as institution based, They
would for the most part make a
weak showing on our continuum for
low to high community relationships.
Although additional outcome cri-
teria were compared, Martinson’s pub-
lished work to date focuses only on
recidivism because it is “the phenom-
enon which reflects most directly how
well our present treatment programs
are performing the task of rehabilita-
tion.”?? Programs and policies evalu-
ated by research studies include edu-
cation and vocational training, indi-
vidual counseling, group counseling,
humanizing the institutional environ-
ment, medical treatment, effects of
sentencing, decarceration, psycho-
therapy in community settings, pro-
bation or parole versus prison-intensive
supervision, and community treat-
ment. Martinson dramatically sum-
marized his findings: “With few and
isolated exceptions, the rehabilitative
efforts that have been reported so far
have had no appreciable effect on
recidivism.”?® While the community
treatment programs did not yield sig-
nificant differences it 'terms of recidi-
vism, they did show that clients did
no worse than if they had been incar-
cerated. Clients did not pose an un-
acceptable threat to the community.

4 Ibid., p. 24.
23 Ibid., p. 25




And many of these community pro-
grams were less expensive than tradi-
tional institutionalization,?*

In 1971 a National Institute of
Mental Health survey of community-
based correctional programs, less com-
prehensive than the Martinson study
but with more focus on community-
based programs, arrived essentially at
the same conclusions. 1t demon-
strated that conimunity-based pro-
prams can do at least as well as prisons:
“4 large number of offenders who are
candidates for incarceration may in-
stead be retained in the community
as safely, as effectively, and at much
less expense.” ¥ Some of the specific
findings cited include: (1) the reduc-
tion of probation: and parole caseload
size is not related to recidivism: and
(2) the claims vf the Calitornia Com-
munity Treatment Project (designed
to determine effect of differential
treatment and classification of offend-
ers) to reduce recidivism are con-
founded by parole officers’ tolerance
of behavior by clients in the experi-
mental group while the same kind of
behavior led to parole revocation for

clients in the control group.?®

%ul Lerman, in 1968, reviewed sev-
eral studies of group homes and inten-
sive probation. He, tov, concluded that
there was no evidence to support the
belief that these offenders do worse

24 pid., pp. 47-48. Since the writing of
his paper the Martinson works have gener-
ated considerable debate, For further refer-
ence see Douglas Lipton, Robert Martinson,
and Judith Wilks, The Effectiveness of Cor-
rectional Treatment: A Survey of Treat-
meni Evaluation Studies (New York:
Pracger, 1975); Sol Chaneles, “A Look at
Martinson’s Report,” Fortune News,
November 1975; Ted Palmer, “Martinson
Revisited,” Journal of Research in Crime
and Delinquency, 12 (July 1975); and
Robert Martinson, “California Research at
the Crossroads,” Crime and Delinquency
22 (April 1976),

25 National Institute of Mental Health,
Center for Studics of Crime and Delin-
quency, Conununity-Based Correctional
Programs (Washington, D.C.t Government
Printing Oftice, 1971), p. 33,

26 pid., pp. §-9.

in the community, but neither was
there evidence at that time suggesting
that potential failures would be de-
creased. Lerman points out several
difficulties with research procedures
which make findings difficult to inter-
pret, Frequently only the number of
persons completing the program are
counted because it makes the program
appear more cffective. This counting
procedure overlooks the possibility
that those completing the program are
a very select group. Others who started
the program but failed should also be
counted to provide an accurate picture
of how well the program is working
with clients. Lerman also claims that
control groups and experimental
groups reported in research studies
are frequently not comparable. For
example, by reanalyzing data he shows
that the Jesness study of the Fricot
Ranch in California, which cited re-
duced recidivism for experime-itals
when compared with controls, did not
have comparable groups. The control
groups consisted of significantly more
blacks and youth from poorer homes.?”
In addition to citing this faulty re-
search procedure, Lerman also suggests
that additional data, such as compara-
tive length of stay, need to be included
to provide an adequate comparative
assessment of community programs
versus institution-based progranis.

27 pyul Lerman, “Lvaluative Studies of
Institutions for Delinquents,” reprinted
from Social Work, 13 (December 1968), in
Paul Lerman, ed., Delinquency and Social
Policy (New York: Pracger, 1970},
pp. 317-337.

For example, youth entering a private
residential center in New York State
stayed an average of sixteen months.
If they had gone directly to the state
institution, the average stay would
have been nine months. This difference
could have damaging implications for
the cost-effectiveness argument, as
well as raising issues of individual
rights.?® In a detailed analysis, re-
cently published, Lerman continues to
make these points by reanalyzing data
from the California Treatment Project
and the California Probation Subsidy
Program.?® He concludes his 1968
review by claiming that a rational casc
cannot be made based on treatment
effectiveness for community correc-
tions. He argues for community correc-
tions solely on humanitarian grounds.
If offender recidivism rates are com-
parable in alternative programs we
should select the most benign alterna-
tive, such as handling as many as possi-
ble in the community, so that offend-
ers spend less time in institutions.?

In another NIMH report on current
research, prepared by Marguerite Q.
Warren at the Center for Training in
Differential Treatment, the assessment
of current research is similar, but her
conclusions emphasize a different
point.>! She stresses the need to adapt
a variety of treatment strategies to dif-
ferent types of offenders, although the

28 1pid,, p. 321.

29 paul Lerman, Community Treatment
and Social Control: An Analysis of Juve-
nile Correctional Policy (Chicago: Uni-
versity of Chicago Press, 1975).

Lerman, “Evaluative Studies,”
pp. 326-327.

31 Marguerite Q. Warren, Correctional
Treatment in Community Settings, National
Institute of Mental Health (Washington,
D.C.: Government Printing Office, 1972).

evidence based on recidivism informa-
tion is not fully developed. In fact. the
recidivism data support Lerman’s
thesis. For example, Warren cites
studies to show that reduced probation
and parole caseloads have no effect;
street work can encourage delinquency
rather than discourage it; and Guided
Group Interaction makes little differ-
ence.?? She concludes that no treat-
ment model can claim to be effective
with all offenders, and she calls for
more research efforts to discover

what kinds of treatment are beneficial
for what kinds of offenders,®3

We agree with Warren’s conclusion.

[t is imperative, however, that the
range of “treatment programs” be ex-
panded to include the possibility that
some persons require no special re-
habilitative treatment, but simply need
to be more effectively linked to appro-
printe community resources and op-
portunities. Thus the range should also
include the more radical possibility
that for some persons the problem is
not one of personal defect but rather
the inability of communities to make
resources available. Reasons for in-
hibiting access to such opportunities
may involve racism, classism, lack of
knowledge concerning the needs of
the offender, or unwillingness to fi-
nance innovative, nonstigmatizing
programs such as alternative schools

or vocational training with guaranteed
job placement.

These surveys of evaluation studies
can be criticized justifiably for judging
the effectiveness of different treatment
modalities almost solely by the criter-
ion of recidivism, Other shorter term
program goals are also important, and
some programs may be more success-
ful in reaching them. For the purpose
of considering policy it is important
to document what actually happens

32 N
5 1id, pp. 1819, 24-26.
Ibid., pp. 51-52.

in a program-~the nature of the social
climate of the program environment,
and the impact on a client’s self-
image and educational or vacational
skills. Furthermore, responsibility for
recidivism is not solely the burden of
particular service programs. It must be
shared by a number of other secvice
programs, community law enforce-
ment, and institutional support
policies as well as the individual of-
fender, The correctjonal servies pro-
grams, however, should not be allowed

to duck the issue of recidivism entirely.

Research, rather than falling back on
long-term recidivism rates. should
grapple with intervening questions that
explain why some clients recidivate
and others do not, Important interven-
ing questions include: What is the pro-
gram stalt doing to facilitate success-
ful reintegration? Are they develop-
ing community linkages? Are they
*working to persuade recalcitrant com-
munity groups? What groups from the
community are supporting the return-
ing clients? Who is hassling the client?
Are police bringing the client to
court on an old charge before he has
a chance to succeed? Answers to these
kinds of intermediate questions should
provide system administrators witlr
better information on which to
base policy and devise treatment
alternatives.>*

Taken altogether these reviews of
studies on community programs share
several elements. They all implicitly
conceive of community-based correc-
tions in terms of “location” rather
than the quality, frequency, and dura-
tion of community relationships.

That may provide a partial explanation
of why the success rates of commus-
nity programs did not show 4 marked
improvement over the success rates of
institutions. If 6ne compares a small

34 Robert B, Coates and Alden D,
Miller, “Evaluating Large Scale Social
Service Systems in Changing Environments,”
Journal of Research in Crime and Delin-
quency 12 (July 1975), 92-106.
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institution, isotated {rom a commu-
nity, with a larger institution, also
isolated from the community, one
cannot expect dramatic differences,

Together, the reviews provide very
little support for the notion that
community-located programs, or even
weakly based community programs
couched in any number of treatiment
philosophies, are superior rehabilitation
tools, 1t is clear, however, that offend-
ers do no worse in these programs and
that many, if not most, can theretore
be handled in the community without
presenting a higher risk to the com-
munity, These appraisals and most of

. the original studies properly conclude
that many more offenders should be
handled in the community for human-
itarian reasons, Not only are com-
munity-based programs more humane,
but they are less expensive for the
taxpayer.

These arguments for community-
based corrections emphasize the {irst
three policy assumptions mentioned
carlier: (1) the desire to make the cor-
rectional process more humane;

(2) the belief that the deeper indi-
viduals penetrate into the formal
criminal justice system the more dif-
ficult it is for them to return success-
fully to the community; and (3) the
belief that community corrections
are mote cost effective. The fourth
policy assumption, that community-
based corrections increase the like-
lihood of successful reintegration,

is not emphasized, because of the
lack of supporting recidivism data.

This overview of research findings
does not offer a very glowing assess-
ment of what is being done in com-
munity corrections. The data simply
indicate that most offenders will do
no worse in 4 community-based pro-
gram than in an institution.

Perhaps long-run impact requires

a larger focus than that generally used

in traditional treatment models. For
example, individual counseling and
group counseling deal either with one
person or with a group of individuals
to encourage self-understanding and




better coping with group relation-
ships. Counseling, skill training, edu-
cation, recreation, and seif-actualization
programs still for the most part bring
to bear on the individual a rehabili-
tation approach. Although much lip
service is paid to reintegration mod-
els, the emphasis is concentrated on
rchabilitative treatment of the indi-
vidual. But “getting one’s head to-
gether” is meaningless unless an of-
{ender is permitted access to useful
roles in the community; skill training
and education are uscless unless mean-
ingful jobs can be found. Reintegra-
tion and rehabilitation approaches are
not necessarily mutually exclusive. A
reintegration model may be built upon
a guided group-interaction group home,
Its attempt to match community re-
sources with individual needs makes it
a community-based strategy. if the
resources do not exist or are not made
available for some reason then the
advocacy model becomes appropriate.
Reintegration models and advacacy
models have not been implemented
frequently enough (except as a weak
adjunet to rehabilitation programs} or
for long enough periods of time to
permit extensive analysis.

Some Dungers Facing Conununity-
Based Corrections

Significant Change or Window
Dressing?

Nearly every state system in the coun-
try has a model community-based
program, at least for juveniles, in addi-
tion to the more traditional probation
and parole programs. In some cases
these model programs represent sin-
cere cfforts to develop alternatives to
incarceration. [n many cases, however,
the model programs are merely window
dressing, with many of the participat-
ing clients screencd so selectively that
they would probably do equally well
without any services, including parole.
These programs have a negligible im-
pact on the system. The danger with
such window dressing is that we may
convince ourselves that a great deal

has been accomplished when, in fact,
nothing has changed, A wide range of
program alternatives, including secure
programs, underscores the importance
of developing a variety of ways to
meet the needs of offenders. For ex-
ample, it is unrealistic at this point to
expect that all offenders will function
well or be accepted in entirely open
situations. Some offenders require

a residential placement that provides
shelter but permits free access to the
larger community. A few others, either
because of their own needs or for rea-
sons of conununity politics, will be un-
able to participate in-programs within
the larger community.

These persons will need a secure set-
ting-- one that is humane and en-
courages community participation.
Each kind of program within the cor-
rectional system must do its best to
encourage such relationships. It is only
then that systems will be significantly
influenced.

Commuaiity Participation or
Community Control?

Given the concept of community-based
corrections developed in this chapter,
with its emphasis on the extent and
quality of comnunity relationships,
genuinely community-based programs
depend upon active community par-
ticipation. To improve substantially
upon the record of institutions one
must do a better job at developing
legitimate community ties for offend-
ers. Thesc links will to a considerable
extent depend upon the responsive-
ness of local community groups and
residents, Thus participation of the
local community (professionals and
lay persons) in the development, im-
plementation, and monitoring of a
community-based program is imper-
ative--this should not really surprise
anyone. Let us turn, then, to the more
thorny issues of local community
control.

Local community control poses a
potentially dangerous situation for
community-based corrections. When
one listens to debates about commu-
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nity control it is clear that proponents
of community control frequently
argue that it is good for “them” but
not for “us.” In order to build a case
for community services, one niust be
able to convince powerful community
groups that certain needs exist and that
they must be met. One of the richest
counties in the country, for example,
failed to ackncwledge that a large
proportion of its teenagers were in-
volved in drug abuse, Some people in
the county wanted to construct a
combination live-in and outpatient
drug rehabilitation center. Many fami-
lies in the county could afford private
care, The plan for the rehabilitation
center was defeated. In its place a
brand new jail was built to protect
the community from “drug addicts”
of the lower class. Local community
control in this case meant blocking
services from those who could not
afford to purchase them privately.
On a much larger scale this is one of
the apparert problems with the Cali-
fornia Probation Subsidy programs,
where state monies are channeled to
the counties. While the state system’s
institutional population is decreasing.
new county jails are being built and
filled.?*

Shared community participation
with a statewide public agency offers
two distinct advantages. First, links
with the statewide agency permit
aceess to special services that it may
not be practical to provide in each
local community. Second, while al-
lowing for community participation,
the links also permit exertion of
pressure from outside, if local com-
munities fail to recognize and meet
the special needs of its less powerful
people.

35 Lerman, Community Treatment and
Social Controt,

Handling the Extremes of the Client
Spectrum

One of the subtle advantages of view-
ing community corrections as a con-
tinuum and recognizing that a system
must have programs at more than one
point on the continuum is that the
“difficult to handle, hard core, ag-
gressive offender” is not forgotten.
Providing a secure setting while maxi-
mizing community contact either by
allowing clients to leave the setting
under close supervision or by per-
mitting community groups and resi-
dents entry to the setting is imper-
ative, To think that all offenders can
be handled in the same kind of open
contmunity settings is naive, and this
type of thinking can be the Achilles
heel of a community-based system,
To focus only on the youth or adult
who can be easily handled in the open
community and ignore the needs of
the more difficult individual is ir-
responsible and paves the way for the
creation of small maximum security
prisons. Although these individuals
make up a very small percentage of
the total population served, they
ought not to be forgotten.

On the other end of the client
spectrum, a different sort of danger
exists. Community-based services, as
part of a broader diversion effort,
become viewed as benign and poten-
tially helpful and therefore some-
thing in which even more people
should participate and benefit. Thus,
more persons are encouraged or co-
erced, by the court sometimes quite
subtly, to become involved in these
programs. This process is potentially
quite dangerous, for once again in our
desire to help‘'we have identified and
urged more individuals to penetrate
and be handled in the system.

This is just one of the possible un-
intended consequences of commu-
nity-based reform efforts. Three other
related consequences may occur.
First, we may become so convinced
that what we have to offer is bene-
ficial that we are willing to coerce the
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nonadjudicated into accepting services.
In accomplishing the objective of pro-
viding more services to more people
individual rights are frequently dis-
regarded. I[a person must be coerced
to accept services then his criminal
case should be heard, in court, on its
merits. Second, across the country

we see a number of efforts to divert
people from the criminal justice sys-
tem to the mental health systems and/
or, in the case of children, to depart-
1ents of family and children's services.
It is frequently assumed that once the
individuals are diverted they are nec-
essarily better off, and their cases are
therefore obliterated from memory,
Those people enamored of diversion
ought to be as interested in what the
client is being diverted to as they are
in what he is being diverted from,

Are individuals diverted to systems
that provide better quality services,
are they confined in less humane
places for longer periods of time?

If the latter, the reform is not coms-
plete. Third, specifically in terms of
advocacy and community involve-
ment there is a danger of diluting
advocacy until it means simply one
private agency advocating on behalf of
an individual to another private
agency;i.e., clients referred only from
one private agency to another, If ad-
vocacy does not involve local com-
munity groups and residents, then the
institutionalized client is simply being
transformed into an “agency client,”
possibly an improvement over insti-
tutionalization, but quite removed
from the concept of community-based
services advanced here.

Maintaining a Creative Tension
Among the dgencies

One of the problems confronting a sys-
tem that seeks a change toward com-
munity-based corrections is that of
maintaining for a long time a creative
tension among the concerned agen-
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cies.>® Agencies here include the prin-
cipal wgeney groupings: the statewide
correctional agencies, the courts, and
the private vending agencies. These
groups are all involved in a delicate
balance of power. If any one group
were to emerge with all the power,
the reform would probably rigidify in
some manner related to the orientation
of that group. If the state correctional
agency had all the power, it is possible
that its reform urge would subside,
and that clients and service concerns
would take second place to bureau-
cratic concerns. If the courts were to
have all the power, thers would be no
checks and balances on their decisions.
If private vending agencies had all the
power, they would tend to adopt what-
ever treatment modality was then in
vogue: or they could decide that they
were only going to serve the most
tractable 25 percent of the total client
population; or the larger vendors could
climinate their competition, thereby
reducing possibilities for innovation.
Although less comfortable, perhaps,
for many participants, this system of
checks and balances provides {lexi-
bility tor continued innovation and
provides each group with a forum for
advocacy,

36 Alden D, Miller, “Knocking Heads
and Solutions to T'unctional Problems:
Components of Change,” Sacivlogical
Practice, 1 (March 1976); Alden D. Miller,
Lloyd F. Ohlin, and Robert B, Coates,
“Logical Analysis of the Process of Change
in Human Services: A Simulation of Youth
Correctional Reforms in Massachusetts,”
Center for Criminal Justice, Harvard Law
School, mimeo,, 1975; and Alden D.
Miller, Lloyd E, Ohlin, and Robert B,
Coates, “*Some Observations on the Con-
ceptualization and Replicability of the
Massachusetts Reforms,” in this volume:
the need for creative tension and Mexibil-
ity to encourage innovation is further
documented in Solicitor General, Canada,
Report of the Task Force on Conumunity-
Based Residential Centers (Ottawa: Infor-
mation Canada, 1973).




Evaluating the Quality of Service

Evalualing the quality of service is
one of the most critical pitfulls for
the viability of a system thal utilizes
program services purchased from pri-
vate vendors. Lack of an adequate
quality control system could allow
the community-based system to dete-
riorate to a point where clients would
be better off placed in institutions. Dis-
bursement of monies and quality con-
trol are the two principal mechanisms
for maintaining control over what
happens to youth and adults in a
community-based system, particu-
larly if the bulk of services are pur-
chased from private groups. The state
agency must have the determination
to drop a poor program operated by
a powerful private vendor, The state
agericy must be able to assess the
quality of life within the programn,

It must be able to determine if the
program is holding on to the easy
clients and quickly discharging the
difficult ones, The evaluations must
provide preliminary, defensible an-
swers quickly, long before recidivism
checks are feasible. Responsible ad-
ministrators cannot wait two or three
years to-determine if a program tacili-
tates or hinders reintegration.

Conelusions

Several reasonable conclusions emerge
from this review of the concept of
community-based corrections, its theo-
retical underpinnings, and its imple-
mentation:

1. Rethinking the concept of com-
munity-based corrections in terms of
a continuum of the extent and quality
of program staff and client relation-
ships with a local community should
help to more sharply focus needs for
further research, practice, and policy
making,.

2. Research has failed to show dra-
matic differences between matched
comparison groups participating in
community and institutional pro-
grams. Yet it is fairly clear that clients
do no worse in the community pro-
grams. Many in the research commu-
nity have tended to support the com-
munity-based process for humanitarian
reasons. Some have shown that com-
munity-based programs are less expen-
sive on a cost-per-client basis.

3. It is clear that reintegration and
advocacy strategics have not been ade-
quately implemented and studied.

4. Research designs should be de-
veloped to evaluate program proc-
essing. A greater range of goals should
be developed to provide a broader as-
sessment of programs than is provided
by the current use of final recidivism
measures,

5. Successful implementation of
community-based programs may re-
quire extensive modification of exist-
ing systems rather than the patchwork

repairs characteristic of pilot programs.

6. Community-based corrections
are not without their own potential
dangers. The client in need of inten-
sive care can easily be forgotten and
the community-based programing
can be viewed as so benign that com-
munity-based systems may be pres-
sured, internally and externally, to
work with a part of the population
that has not previously been labeled
as needing services.

7. It is unlikely that community-
based corrections will be rejected as a
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slausible strategy for handling juvenile !
l Community-Based Programs

and adult offenders, But the debate
will certainly continue, focusing on
stich issues as the need to define a
community-based program; the pro-
portion and type of client population
to be served by community programs:
and participation in the operation and
monitoring of the program.

Craig A. McEwen

Programs for youth in trouble can be
evaluated from either a long: or a-
short-term perspective, Because the
widely accepted long-run goal of cor-
rectional programs for youth is the
reintegration of their clients in the
free community as taw-abiding citi-
zens, the recidivism rate of forme:
participants is generally used as an in-
dex of the “effectiveness’ of a pro-
gram. Unflortunately, such measures
of success with past clients are too
remote and unrefined to guide prac-
titioners in making day-to-day deci.
sions about their current program
members, Rates of recidivisin do not
furnish administrators with the infor.
mation about what happens in the
course of a program to prevent or
foster violations of the law by former
clients, Both practitioners and ad-
ministrators are likely, therefore, to
develop a set of implicit standards of
short-run, in-program suceess ot fail-
ure to use in making operational
decisions.

Unlike recidivism, however, which
is a widely accepted long-term meas-
ure of effectiveness, the several cri-
teria of short-term success generate
less consensus. Most of these criteria
reflect in one way or another the
achievement of four general and
overlapping objectives in youth cor-
rectional services: (1) to provide a
humane and livable program environ-
ment that does not alienate, embit-
ter, or harm youth; (2) to alterina
“constructive™ fashion the self-image,
values, attitudes, skills, knowledge, or
habits of youth (rehabilitation); (3)
to establish or re-cstablish “positive™
and supportive relationships between
youth and reievant persons in the
free community such as parents,
teachers, employers, police, and peers
(reintegration); and (4) to maintain
direct control over the behavior of
youth during the period they are
under agency jurisdiction,

While each of these goals appears
laudatory and essential to any correc-
tional effort, the operation of a pro-
gram for youth in trouble requires an
ongoing series of choices in an awk-
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ward world where not all goals can be
achieved at the same time, Some
short-term goals have to be sucrificed
in order to facilitate the accomplish-
ment of others with higher priority,
If one defines success only as the full
achievement of the panoply of short-
term correctional goals, it is easy to
point out short-run failures in any cor-
rectional program. On the other hand,
recognition that, of necessity, all cor-
rectional programs must fail to do
some things in the short run if they
are to succeed in doing others does
not preclude criticism of such pro-
grams. Some of them may succeed
too infrequently, and some failures
may be worse than others, Correc-
tional practitioners and administra-
tors face the following formidable
tasks: (1) sorting out the “tolerable™
short-run failures from the “unac-
ceptable™ ones, (2) organizing pro-
grams so as to maximize desirable
forms of short-term success, (3)

both diversifying and balancing the
correctional system so that its con-
stituent programs complement one
another, and (4) developing & method
tfor matching clients with programs so
that the needs of each youth are met
by the unique strengths of individual
programs,

The data and analysis in this report
on the 1973 subculture study are
specifically organized so as to address
these problemis of policy and prac-
tice. We shall examine the ways in
which the choice of particular meth-
ods of organizing programs facilitates
the achievement of some short-term
goals but reduces the likelihood of
attaining others, and, where possible,
we will point out some of the charac-
teristics that make different clients
more responsive to one kind of pro-
gram emphasis than to another.
Clearly this is not the only way to
organize or present the data--nor is
this report an exhaustive survey or
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summary of the results of the sub-
culture study,’ .
During the summer of 1973, six
people collected data for the subceul-
ture study through extensive field
observation and interviewing in
thirteen programs serving youth
under the direction of the Massachu-
setts Department of Youth Services.
Five of the observers studied two pro-
grams each and one studied three.
They spent four to five weeks in
cach program observing and describ-
ing in detailed field notes its day-to-

day operation, interviewing youthful

participants, and securing completed
questionnaires from staff.?

Because of the particular focus on
subcultures in this part of the larger
research project, programs were se-
lected tor study only if they involved
enough group activity and interaction
among clients to make the investiga.
tion of subeultures and group struc.
ture teasible. These programs catnnot,
theretore, be considered a “‘represent-
ative sample™ of the approximately
200 programs serving DY'S youth.
Nevertlieless, the lessons that we can
learn from examining our limited
sample are broadly applicable because
they point to fundamental conflicts
and neonsistencies in the short-term
goils of correctional programs and to

! Quarterly Report, Center for Criminal
Justice, Harvard Law School, January 1974
presents a preliminary analysis of some of
the results of the Subceulture Study, A
book now in preparation will provide a de-
tailed analysis of these data, compare them
with similar data colleeted in Massachu-
setts training school cottages prior to
their closing, and examine their implica-
tions for correetional policy,

2Robert Chilvers, John Fleming, Gwen
Kinkead, Christian Schley and Mary
Strohschein served as observer/interviewers,
us did the author of this paper,
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general techniques for achieving these
goals,

Programs and persons are not
identified in this report, and the
names that do appear have been
altered to respect confidentiality. In
addition, since it is virtually impos-
sible to provide a detailed description
of each of the 13 programs and
still preserve the promise of confi-
dentiality, we shall present only a
general indication of the types of pro-
grams we studied, Two programs were
nonresidential; in both, some group
recreational activities were under-
taken for the 20 or so members,
and stalf visited families, went to
court, talked with school officials and
located jobs for the youth, Two pro-
grams provided short-term shelter care
detention for youth prior to their
court appearance or placemerit. The
remainder of the programs were
residential “group homes,” accon-
madating anywhere from 10 to 70
youth, Four of these had highly
diversified stalts and provided a
wide range of services and activities
for 25 to 60 youth, Teachers, child
care workers, recreation staff, and
social workers sought to provide
individual counseling and educational
and recreational activities, In addi-
tion, some statf members in each
program devoted more or less time
to establishing or re-establishing
links between youth and parents,
public schools, and jobs.

Four other programs, ranging in
accommodations from eight to 60
youth, were organized to provide more
or less intensive group counseling to
their residents and through that
medium to develop “positive peer
group pressures,” This group work
was carricd on in relative isolation
from conununity contact in two of
the four programs, The two other
group programs made considerable
use of community resources such as
schools and employers to supplement
their own work but differed in the
degree to which residents were free
to move in and out of the community

as they pleased, Finally, one program
with about 10 residents utilized an
individual counseling approach in an
open setting,

Fach of these 13 programs was s

organized to achieve the particular
short-term goals emphasized by the
program staff. Staff members then
reached decisions about how to e
ganize relationships within the pro-
gram between staff, staff and youth,
and the youth themselves. They also
decided how much contact to atlow
between youth and persons in the
community and how many and what
types of youth to include in or ex-
clude from the program, These
choices tended to direct particular
programs toward the achievement of
some short-term goals and away f'rom
the accomplishment of others, In the
next three sections of this report we
shall examine how these decisions af*
fected the achievement of the short.
term humane eavironment, rehabili-
tation, and reintegration goals in the
13 programs.® Because the goal

of control is subsidiary yet pervasive,
it will be examined in the context of
discussing cach of the other threc
goals. The tinal section of the report
will draw out the contradictions
among goals and their implications
for policy.

3Some of the incidents which are de-
scribed in the conrse of this analysis may
disturb the reader, 1t should be noted,
however, that although we as observers
never intervened to report incidents to
program staff or DYS, both program staff’
members and DYS through its evaluation
teams were aware of and took action to
rectify where possible many of the prob-
lems underlying these cvents, As a conse-
quence, a number of the programs de-
scribed here no {onger serve DYS vouth
and others have been radically restruc-
tured, It must be recognized, however,
that problems will inevitably arise no
matter how one provides services to youth
in trouble, Our report of incidents is in-
tended to highlight the fundamental con-
flicts which make such problems inevitable,

Humane Program Environment
as a Goal

Program staff and outside evaluators
derive much of their sense of a pro-
gram environment from the responses
of program youth: “If the kids like

it, it must not be too bad a place.” In
this section we draw on this reasoning,
although recognizing its limitations,
Ohviously youth will like programs
that are in some sense “‘bad” for them.
or dislike settings that are “*good” for
them, Nevertheless il we focus for the
moment exclusively on the goal of
providing & humane program environ-
ment, we must take youth evaluations
quite seriously. Our analysis will be-
gint, theretore, with the overall assess-
ments by youth of the quality of

lite und activity in a program.

When vouth from DYS were asked
whether the program they were pres-
ently in was *one of the better places
to be in DYS,™ over two-thirds of
the youth agreed in 11 of the 13
programs (range: 67 pereent to 100
pereent), In the remaining two pro-
grams 41 percent and 60 percent of
the youth asserted the relative “‘good-
ness” of their programs. For many
youth, particularly inexperienced
ones. the detention units, especially
Raslindale, set the low DYS standard
against which other programs were
judged. Program staff were alert to
this comparison and frequently ex-
plaited it, They kept alive stories about
detention units and circulated implicit
threats that youth might be transferred
to them. Thus, when asked whether
they liked their current program, many
youth said they did because the pro-
gram seemed so {ree to them or be-
cause their rooms had no locks.

The poor reputation of Roslindak:
was reinforced by stories of incidents
like the following: a youth who had
run from one program was visited at
Roslindale by a staff member. The
youth “cried and begged George to
take him back with him to the pro-
gram. George told him that he would
think about it and let him know in a
few days--but later relented and

agreed to take him back.” The story
of this event and ones similar to it
were repeated by staff and youth and
effectively conveyed the message that
“lite here is pretty good by compari-
son,™

A similar but more strikingly
varicd pattern of differences among
client cvaluations of programs is evi.
dent in the preferences of youth for
being in the program rather than
home,? Clearly such a standard of
“humaneness” is an extremely high
one, and, thus, it would be wrong to
infer that programs which are low on
this scale are “inhumane™; rather, they
are relatively less attractive. It is
surprising that even with such a stiff
stundard, a majority of youthin 11 of
the 13 programs have high program
preference scale scores (range: 52 per-
cent to 100 pereent). The same two
prograns which stood out in the fess
rigorous comparison, however, show
only 18 pereent and 20 percent of
the youth with high scale scores, Faced
with this considerable range in overall
evaluation of the programs, we shall
seek out in'more detail the program
features that appear to generate these
differential responses on the part of
vouthful clients.

Program Preference and Size of
Residence

The meaning of “‘program environ-
ment” and the nature of the judg-
ments by youth of program preference
differ so much between residential and
nonresidential programs that these two
kinds of programs will be examined

4This scale was composed by summing
numerical scores corresponding to:
strongly agree; agree; uncertain, dis-
agree; strongly disagree responses to the
following statements: *There are rcally
more things I enjoy doing around here
than at home"; *This place isn’t nearly as
bad as I thought it would be”; “For right
now, I'd rather be here than home with
my family.” The cutting point between
“high” and “low” on this scale was the
mid-point of possible scale values.
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separately. Generally, program prefer-
ence among youth in the eleven resi
dential programs is related to the size
of the client population. From 86 per-
cenit to 100 percent of the residents in
the four programs with populations of
about 10 had high scores compared to
18 percent to 75 percent of the resi-
dents in the seven residential programs
with populations of over 20. Size
seems to make a difference largely be-
cause it affects the ease with which
staft can control and supervise rela-
tionships among youth, In a program
of 10 residents, there are 48 possible
pairings among youth at any one time.
but when the number of youth grows to
20, there are 190 possible two-person
relationships. This rapid escalation of
possible relationships as program size
incregses soon makes it jimpossible

for stall members to keep track of
and control over what is going on
between each pair of program mem-
bers, The likelihood then increases
with program size thut some of those
relationships will make a youth's
experience in the program a dis-
agreeable one,

Statl do, however, develop ways
of reducing the oceurrence of harm-
ful contacts between youth by
structuring their activities and by
introducing mechanisms for making
antagonistic relationships publie,
thus subjecting them to some de-
gree of control, The four large pro-
grams with highly structured activi-
ties were better liked than other
large programs; in the four struc-
tured programs from 65 percent to
75 percent of the youth showed
high program preference compared
to 18 percent to 52 percent of the
youth in the three less structured
large programs.

That control over relationships
among youth is indeed the under-
lying factor that distinguishes
among large programs is made
clear by the relative frequency of
youth agreement with the state-
ment; “Some kids here really push
others around.” While 89 percent to
100 percent of the youth in the
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three relatively unstructured large
programs agreed. only 36 percent
to 71 percent of the residents of
the large structured programs agreed,
Structure was created in a variety of
witys, but in all cases it kept youth
busy in activities that absorbed
their attention and interest. Regi-
nentation by itself is not likely

to be a guarantee of resident satis-
faction. Two of the structured
programs provided a round ol rec-
reational and educational activi-
ties that filled nearly every wuking
haur, The other two structured
programs [illed the days with or-
ganized group work activities and
group meetings and therapy, These
group meetings often centered
around confrontations in which
otie person challenged another for
a variety of fuults, This public
airing of interpersonal disputes
brought them to the attention of
the staff and generally prevented
them from getting out of hand.

The contrast between these Four
large structured programs and the
thiee large unstructured programs
is made clear by their differing ap-
proaches to “wake-up.” In the three
less structured programs the resi-
dents could choose whether or not
to get up at a time that would en-
able them to have breakfast and
get to the in-progriu school or
ather activities. Obviously failure
to get up in time meant no break-
Tast. In two ol these programs it
also meant being docked some
points that could later be ex-
changed for goods, such as clothes,
or priviteges, such as a weekend
home: but these choices were gen-
erally left to the individual, Thus,
in two of these programs youth were
“lost™ temporarily because they
were still asleep (somehow oblivious
to the noise around them), and the
staff had to locate them in their beds.
In contrast, youth in the large,
structured programs were roused to-
gether and all were expected for
breakfast after completing their
housekeeping responsibilities.

The task of keeping track of
youth and maintaining some control
over their relationships was far less
demanding in small programs. Since
stafl could maintain control over re-
lationships in small programs with-
out developing the same regiimen of
activities evident in the large, struc-
tured programs, most ol the resis
dents’ time was free, In two of the
programs much of this free time way
spent out in the community: in the
othier two it was spent in the
*house,”

A second major difference be-
tween large and small programs was
less directly measurable but never-
theless apparent and important,
Generally, when large nunbers of
youth are present in a program the
{acilities required to accommaodate
them are imposing and “unhome-
like.” Thus. 4ll the large programs
were situated in buildings that were
clearly something other than family
residences. On the other hand. the
youth in each of the small programs
lived in some kind of “house” very
much like those housing families in
the same neighborthoods, This dif-
ference and all it symholizes may
also explain in part the differences
in program preference scores be-
tween large and small programs,

A third major difference related
to program size was the greater case
with which youth apparently felt
involved in the operation of smaller
programs, In cach of the small resi-
dential programs there was little
agreement that “When there isa
problem in the program the staff
should work it out without bother-
ing the kids about it.” From zero per-
cent to 38 percent of the youth
agreed with this statement in those
four small programs compared to 50
percent to 56 percent agreement in
four of the seven larger programs.
The only larger programs that were
able to give youth a strong sense of
involvement in program decisions
were the two group therapy pro-
grams (11 percent and 28 percent
agreement with the statement) and
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one unstructured program (24 per-
cent agreement). The staff in the
group therapy programs involved
youth by giving them some responsis
hility in program vperation. By con-
trast, stalt in the large, unstructured
program encouraged a sense of par-
ticipation by emphasizing repeatedly
the precariousness of the progrim’s
existence and the necessity for youth
to “shape-up™ in order to prevent the
program’s closing, In all the small
programs periodic *community meet-
ings.” informal consultation between
voutltand stafT, and the intirracy of
the setting combined to craate a
sense of shared involvement in the
program,

Impact of Staff Decisions on Pro-
gram Invironment

With this general analysis of the im-
pact ot program size as a basis, we now
turn to a mare detailed evaluation of
the impact of dilferent kinds ot staf?
decistons on the nature of the program
environment, The two residential pro-
srams where youth were least positive
wete both large (over 28 residents), un-
structured residential progrians for
bovs, As noted earlier @ major reason
tfor negative evaluations of a program
by its residents is the character ot

the relationships among the youth
themselves. A scale derived from the
semantic differential ratings each
youth made of his peers shows that
the youth of these two programs
were far more negative toward their
peers than were youth in any of the
other nine residential programs. Of
the boys in these programs, 65 per-
cent and 74 percent  compared to

an average of 9 percent in the other
nine programs (range: Zero percent to
29 percent)- were highly negative
toward their peers. Not surprisingly.
of all the placements (excluding de-
tention units where the transient
nature of the population made
friendships difficult to establish),
these two programs had the highest
proportion of members indicating
that they had no close friend in the

unit 33 percent and 25 percent
respectively compared to an average
ol 10 percent in the other programs
(range: zero pereent to 23 percent),
These high levels of mutual distrust
and dislike were also evident from
our observation.

In one of these two least-liked
programs there was frequent fight-
ing. and, in the other, intimidation
resulting rom the significant size
differences between sixteen and
thirteen year olds had the same con-
sequence. One boy aptly summarized
the nature of this dominance with the
cool assertion **You respect your
elders, Remember that or I'll kick
your ass.” Relations between youth
were, of necessity, constricted in
these settings because the potential
for conflict was ever present. Thus,
when they were asked to advise
“how best to get along with other
kids.”™ youth in these programs typi-
cally responded with “be cool” or
*don't cause no iiouble.”

The nature of the population ap-
pears to interact with the type of pro-
gram and manner of control by staft
to foster such physical violence and
its accompanying distrust and anxi-
ety. A collection of twelve-to-
seventeen-year-old boys are likely to
be a volatile mix to work within
any setting beeause these boys are
experiencing traditional cultural
pressures to “be men,” with all the
implications of strength, toughness,
and aggressiveness. Although staff
were concerned about the problems
of violence and yitimdgiation, many of
them recognized, perhaps grudgingly,
that most boys would return to a
social setting where these pressures
were very real indeed. Many of the
youth in these two programs spent
considerable time in the free com-
munity on weekends at home and on
individual passes and sign-outs during
the week. As a consequence, it was
difficult for staff in these programs to
draw a sharp line between those be-
haviors and attitudes that were pos-
sible or expected in the community
or on the streets and those that were

tolerable in the program. The staft’ in
one of these programs were clearly
concerned about community stand-
ards ol masculinity in their discussion
of one boy whose high intelligence
was not equalled by his physical com-
bativeness or skill in handling the
aggression of others: “Well we should
watch him because I think he is poing
downhill, He isn’t mixing with the
other kids, and if he is going to pub-
lic school next year he needs to learn
how,” ‘

Implicit or explicit staff support for
the aggressive male role was manifested
in a variety of ways in these two
large, unstructured programs for boys.
In the program that served younger
boys, staff requests or commands
often drew a relatively pood-natured
show of defiance, and the staft re-
sponded with threats of foree until
the “confrontation™ became a play-
ful/serious physical tussle leading to
the nearly inevitable staff victory,
Youthful capitulation to superior
force was a lace saving way of con-
forming to the staff, but it also en-
couraged physical aggressiveness among
the residents. This ritualistic ex-
change was, of course, not so evident
with older and stronger boys, in part
because staff victory was not so
certain, In addition, staff in both pro-
grams allowed and at times engaged
in “play-fighting”™- slap flights, wres-
tling, and general pushing and shov-
ing. Many of the young stalT shared
with youth the same perspectives un
masculinity and found it easy and
natural to encourage a “rough and .
ready approach” to program life. In
so doing they often won both the
friendship and trust of the boys with
whom they worked but made the
task of containing or channeling
aggression more difficult,

This encouragement of aggressive
masculinity was not universal among
the staff in these two programs,
however, and in fact proved to be a
point of contention among staff
members distinguished from each
other by professional identification
(teacher and social worker vs. coun-
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selor), educational level (collepe vs,
no college), and sex (female vs,
male). These two programs were
first and fourth among the 11
residential programs on a scale of
staff conflict,® This conflict, to-
pether with the sharply divided staff
responsibilities and large stafl size,
reduced communication among
stafl in these programs and made it
more difficult to coordinate supervi-
sion und control of youth by staff
members, Boys could and did play
one staff member of f against an-
other nnder these circumstances
“But John says [ don't have to
go..."”

The high levels of Iteedom and
choice given to the youth in these
two least-liked programs appeared
to increase the problem of con-
trolling relationships among boys.
Staff allowed the boys considerable
choice about when and how they
could become involved in group
activities; a suhstantial portion of
their time was free. In addition, the
boys had considerable opportunity
to go out into the community on
their own or with individual super-
vision, As a4 consequence ol this
freedom us well as the large size, it
was impossible for to staff to keep
close tabs on everyone all the
time--whether or not the youth
were relatively vontined. Stalf mem-
bers would sometimes move from

5The seale was composed of the sum
of scored responses (strongly agree; agreey
uncertaing disagree; strongly disagree) to
the following statements of the staff
questionnaire: *Around here all the staff
play a pretty equal part in decision-
making"; “The staft here is always in
pretty full agreement about program
goals”; and “The staff here is always in
pretty full agreement about program
methods.” To this total was added the
scored response to the statement: *“The
staft disagrees about how to handle a
particular kid--very often: often; oceca-
sionally; seldom; never. The cutting
point between “high™ and “low” scale
scores was the midpoint of the range of
possible scale values,
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one pair of boys to another only to
find trouble breaking out elsewhere,
Only in these two programs did we
observe an instance of staff striking
youth in anger. The single incident
in each case was inconsistent with
the generally positive tenor of re-
lationships between youth and staff,
but it was consistent with the em-
phasis on toughness and aggressive
masculinity in these programs,

In contrast to these two, a third
boys' program with slightly smaller
staff and youth populations main-
tained much closer watch on its
residents by requiring universal
participation in group activities, by
drastically limiting the frec time
allowed cach boy, and by prevent-
ing any individual community con-
tact. Staff members also stepped in
to prevent even the preliminaries of
a fight - such as slap-fighting or play-
ful wrestling~and refused to engage
in these activities themselves. Only
one fight oceurred in this setting in
the course of our ohservation, ¢om-
pared to dozens in the other two
programs. Partly as a consequence,
72 percent of the boys indicated
high preference for this structured
program on the program preference
scale despite the lack of choice in
activities and the restriction on com-
munity contact (which many noted
as the toughest part of being there).
About 30 percent of the boys, when
asked why they liked this structured
program, responded in the following
vein: “You don’t get in fights or any-
thing. 1t’s a good place: kids don’t
pick on you.™.

Finally, the refusal by the staff
in the two least-liked programs to
syrtematically expel troublesome
youth contributed to tha lack of
control. In one of these programs,
for example, the staff brought as-
sault charges against the strongest
boy after he had beaten up one of
the fellow residents. During the time
tle charges were pending and after
they were dropped for lack of evi-
dence. however, he remained in the
program, The staff members in both

the large, structured program for
boys and a small, wellliked boys’
program using group therapy would
probably have expelled such a resi-
dent because of the negative effects
of such physical aggression on the
other residents. In one such in-
stance, for example, a boy in the
small program managed to get in-
toxicated, struck a stalf member,
and later had to be restrained by
the police when he began angrily to
vandalize cars parked nearby. De-
spite the boy’s later repentance
and the concern of the staft’ for
his welfare, he was immediately
removed {rom the program. Staff
members expressed concern for the
safety of other residents and for the
social climate of the program, Ex-
pulsion can help control violence
in one program, but it leaves to
someone else the task of working
with particularly aggressive youth.
Some of the same conflicts that
we observed in large boys’ programs
were also apparent in large pro-
grams for girls. For example, there
was tension between allowing
freedom and community conlact
and achieving a well-regulated pro-
gram environment in the two large
airls” programs. Of these two, ore
was more highly liked by its resi-
dents than the other; 75 percent of
the girls in the highly structured
program gave it high scores on
the preference scale. Many of the
same factors that distinguished the
well-liked from not-so-well-liked
large boys’ programs also differen-
tiated these girls’ programs. Nineteen
percent of the girls in the less-liked
program compared to none in the
better-lixed program were highly
negative toward their peers on the
semantic differential scale. All of
the girls in the less-liked program
agreed that “some kids here push
others around” as compared to 71
percent in the better-liked program.
At the extreme in the less-liked
r.ogram this “pushiness” took the
same form that it did in the less-
liked boys’ programs; on one occas-
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ston several girls beat up another
resident with whom they were
angry. Although these girls were
charged with assault, most of them
remained in the program after a
short time at a detention center,
Here, as in the two | 's-liked boys’
programs, the staff were very re-
luctant to “give up” on a youth.
Discharging an unruly resident was
by no means unknown, however, in
the more closed and regimented
program.

The differences in the nature of
peer relationships in these two
large programs for girls were clear-
est, however, in the varying amount
of pressure exerted by peers to run
away and to drink or use drugs. In
the more structured and closely
supervised program, such pressures
were not evident and runs were
fairly uncommon. But in the less
structured and less well-liked pro-
gram the pressures were great, with
the result that runs were frequent
and typically involved two or more
girls. 1t was usual for these runs to
take place on Friday or Saturday
nights so that girls could attend
parties in a nearby town. Almost
inevitably the girls returned from
such events drunk from alcohol or
“stoned” from drugs.

In the less-liked hoys’ programs,
one had sensed that many boys
wanted external limits placed on
their own physical aggresiveness
because they could not advocate or
impose their own limits without
losing face. Similarly, in the less-
liked girls’ program one could sce
that the girls faced a dilemma over
running away, drinking, and using
drugs. Many did not really want to
do these things, but they could not
afford not to do them if they were
to maintain standing with their
peers. The staff willingness to for-
give and forget repeated runs was

to such girls a mixed blessing, be-
cause it prevented the establish-
ment of clear external limits.

On the one hand, theréfore, the
girls lauded the freedom and the

supportiveness of the staff in de-
scribing what they liked about the
program; for example, one girl
claimed, *'T get 100 percent more
{reedom here than at home. They
still trust me even though Jill
[another resident] told every-
thing we ever did, everything!”
On the other hand, the girls
seemned to push this freedom in the
hope of having limits placed on
them.

The degree of staff control aver
youth relationships in these two
large girls’ programs was, as in the
large boys’ programs, mainly a
function of staff coordination and
the level of choice and free time
allowed the girls. Considerable
coordination among staff was
achieved in the better-liked pro-
gram through regular staff meet-
ings in which all staff participated
as equals. Largely as a result of
this regular forum for communi-
cation about youth and program
palicy, the staff in this program
exhibited the lowest level of con-
tlict of any program we studied. It
was much more difficult for youth
to manipulate staff under these
circumstances than in the less-liked
large girls’ program where staff
ranked second among the 13
programs on the scale of staff con-
flict. Sharp divisions between “pro-
fessional” and “nonprofessional”
both reflected and reinforced a lack
of communication and inconsist-
encies in philosophy and technique
between child care workers and
social workers and teachers.

Staff coordination and control
were made easier in the better-
liked, large girls’ program because
of the full agenda of daily activi-
ties. The full schedule of activities
and the mandatory participation
in them (the girls had some choice
in makiny the schedule) was the
major conipidint about the pro-
gram by the girls; it was, said one,
“like being cooped up.” In con-
trast, the less-liked program gave
the girls considerable choice about

-their participation in activities,
and the girls appreciated the free-
dom. The program staff, however,
had difficulty in keeping track of
their residents and controlling
relations among them.

In addition to examining the
differences among the large all-boy
and large all-girl programs, it is
instructive to compare the evalu-
ations by youth of the four resi-
dential group “therapy” programs
which differed in both their in-
tensity and their openness to com-
munity contacts on the part of
their residents. The two large group
programs with the greatest regimen-
tation and most intense confronta-
tions, replete with screams and
vituperation, were looked upon less
positively than the two smatler and
milder group programs. The two intense
group programs were given high scores
by 05 percent and 70 percent of the
residents compared to 88 percent and
89 percent in the less intense pro-
grams.” The constant pressure to per-
form tasks and to “relate™ to statf and-
peers, as well as the public attack and
ridicule that resulted from failures to
perform propetly, clearly created a
high level of anxiety among residents
in the more intense programs.

In one of these programs, for
example, several youth Who either
took some pills or failed to report
the takiny of them to staff had their
heads shaved (the boys) or had to
wear signs around their necks (the
girls). In the other program, a boy
who was caught trying to look into
the girls’ shower room was subjected
to a confrontation with the girls:
“Billy did really break down at the
encounter with the women. A staff

6The figure of 65 percent is a combi-
nation of two subunits which themselves
varied considerably in intensity. Of the
youth in the unit without the intense con-
frontations, 90 percent were high on the
program preference scale while in the
more intense unit 46 percent were high on
this scale,
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member ran it, and the women ‘hit
below the belt,’ as Catherine [an-
other staff member] put it, insulting
Billy’s masculinity until he broke
down in sobs. He talked to Catherine
about it after that--his problems
with girls, his insecurity, his great
fear of rejection.” In both cases these
punishuin :nts were endorsed and
administered largely by other resi-
dents, However, since most youth
administered such punishments far

wre frequently than they received
them, they were not totally alienated
from the program by these tempo-
rary humiliations.

It is not surprising that most resi-
dents believed that the group con-
frontations were the toughest part
of being in these two intense pro-
grams: “‘absolutely no privacy™; hav-
ing to express all your feelings” (and
facing verbal attacks); “getting blown
away in group,” In addition, the
meticulous care required to carry out
the work assignments, which ranged
from picking lint out of a rug by
hand to putting out a newsletter,
was difficult for most residents.
These intense group programs were
the only two residential programs
we observed where loud music from
radios and records and television did
not serve as major sources of diver-
sion for youth; there simply was no
time for such relaxation. Of the
residents of the intense group pro-
grams 52 percent and 61 percent
agreed that “There’s so much to do
around here, you never really have
any time to just sit around and take
it easy” while only 15 percent of
the youth in the other residential
program (range: zero percent to 25
percent) agreed.

[11 the two milder group therapy
programs, group meetings never
reached the pitch they did in the
more intense programs although
angry shouting occasionally took
place. Challenges to other program
members resembled “‘constructive
criticism” more than hostile en-
counters. While this difference in
style was the product of different



staff orientation, training, and ex-
perience, it may also have reflected
the size difference in the programs
as well, The milder programs had
about 10 residents compared to 30 to
60 in the more intense programs.
Greater intensity may be required-in
Jarger programs if’ staft are to maintain
the same degree of therapeutic involve-
ment, control, and supervision over
relationships among youth as is possible
in smaller and milder programs.

In addition, in these two “‘milder”
group programs the daily routine
was far less structured, and more
contact with members of the com-
munity was allowed than in the more
intense group programs. In this gen-
erally more relaxed atmosphere,
youth complained most about bore-
dom and the lack of program activi-
ties. This lack of structured activity,
however, also made it possible for
several residents of each smatl pro-
gram to go to school or work at out-
side jobs and for others to venture
out on their own to see friends in
the community. The difference be-
tween the heavily structured and
the less structured group programs is
illustrated by the'differing responses
of staff to a hypothetical program
participant who wants to take a trade
school course out in the community.
In the two less structured group pro-
grams 88 percent and 100 percent of
the staff endorsed Brown’s plan, but
in the two highly structured pro-
grams only 50 percent and 45 percent
did.

Nonresidential Program Environments

The quality of life in nonresiden-
tial programs has a different meaning
than it does in residential programs
Lecause of the vastly differing
amounts of contact among the pro-
gram participants. In nonresidential
programs, peer relationships are less
likely to be of overriding importance
in determining the general evalua-
tions of a program by youth because
peer contact is more limited than in
most residential programs; it is one

thing to go fishing for a few hours

a week with someone you do not

like but quite another to live with

hint in close quarters for séveral
months, However, the activitiesin |
nonresidential programs take on
greater importance than in residential
programs because they must compete
with the attractiveness of the “action”
in the “street.” Thus, when 88 percent
of the youth in one nonvesidential pro-
gram give high ratings on the program
preference scale compared to 61 per-
cent in the other, it appears to reflect
the greater attractiveness of the activ-
ities rather than better peer relation-
ships.

The participants in the better-liked
nonresidential program were, in fact,
far less positive toward.their peers
than were the youth in the less-liked
program, In the better-liked program,
38 percent compared to 23 percent
were highly negative toward their
peers on the semantic differential
scale, and 7! percent as opposed to
31 percent felt that some kids
“really push others around.” The all-
male composition and considerable
range in age and experience of the
participants in the nevertheless better-
liked nonresidential program account
in part for the relatively negative eval-
uation of peers; the older and bigger
boys tended to dominate and intimi-
date the younger and smaller youth,
The less-liked program was coeduca-
tional and evidenced little of this
“masculine” aggressiveness.

On the other hand, the all-male
population may have allowed the
staff in the better-liked program to
specialize in planning activities of
particular interest to boys. Finding
appealing coeducational activities
in the other nonresidential program
was difficult.

Putting up with some disliked
peers for a few hours was fairly easy
in the better-liked nonresidential
program because the staff arranged a
number of activities—refurbishing a
boat, going fishing or boating, and

. building bicycles—which were attract-

ive and otherwise unavailable to boys.
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StafT in the less-liked program, how-
ever, were harder pressed to come up
with attractive activities appealing to
all, especially since the youth in this
program had more community re-
sources available to them, Exacer-
bating this difficulty was the broad
freedom to participate or not which
staff allowed the youth, Several meet-
ings to involve youth in planning ac-
tivities were attempted in the less-
liked program but with little success,
and when the staff did plan an activity

themselves, they frequently found that

few youth showed up, forcing cancel-
lation or change of plans. In the
better-liked program, youth were
picked up by prearrangement and
taken to activities planned by the
stafl; this procedure allowed for
greater certainty in planning but less
initiative on the part of the youth,

Sununary of Factors Contributing
to a Humane Environment

The preceding analysis of the degree
to which programs achieve tlie goal
of a *humane environment” (as in-
dexed by the expressed preferences
of youth for the program) identifies
a number of organizational factors
that appear to increase youth satis-
faction with their program experi-
ence. Before listing those conditions,
we should note that the programs we
studied and analyzed are probably
all at the high end of a scale meas-
uring “humane living environments.”
In none of the 13 programs we
observed was there any evidencé of
physical brutality by staff; living con-
ditions, though varied, were generally
clean and the food was at least ade-
quate and often good; most staff
were concerned about youth and
worked hard to help them although
they chose to do so in differing ways.
These conditions must, thus, be as-
sumed in addition to the following:
1. There must be sufficient staff
supervision over youth relationships
to prevent peer pressures toward
physical aggrassiog, running away,

and drug and alcohol use. This super-
vision seems to be accomplished in
a number of ways,

a) By having small programs
(about 10 participants) in homelike
surroundings. .

b) By organizing large pro-
grams {over 20 participants) so
that they have a full schedule of
supervised and mandatory group
activities that may be educational,

recreational, or therapeutic in nature.

2. Some of the more disturbing
peer pressures may be moderated by
having coeducational programs, Mas-
culine and feminine identities can
then be affirmed in day-to-day inter-
action with members of the other
sex rather than through excessive
aggressiveness on the part of the
boys ar the running away of the girls
to be with boys. The same results
might be achieved through regular
interaction between program mems-
hers and youth of the other sex liv-
ing in the open community.

3. Youth participation in some
decisions and in the general operation
of the program seems to facilitate -
though-it does not guarantee--youth
satisfaction with the program.

- A number of conflicts between
various organizational techniques
and operational goals are evident in
the preceding analysis. There is a
conflict between maintaining a wide
range of organized activities in a
program and allowing youth con-
siderable initiative and freedom of
choice about participation in pro-
gram activities. Since highly struc-
tured activities seem to be the major
means of controlling peer relation-
ships in large programs, there is a con-
flict in these programs between high
staff supervision and control over
youth relationships on the one hand
and allowing youth considerable free-
dom of choice in their activities on
the other hand. A number of other
conflicts will become more evident in
the following sections.

Rehabilitation or Treatinent as
a Short-Term Goal

Rehabilitation is conceived of here as
a short-term strategy that focuses on
changing a youth’s attitudes, values,
and skills, in a “positive” way. Since
it is assessed here as a short-term
goal, we must hold inabeyance any
judgment about whether “rehabili-
tation™ increases the chances of long-
term adjustment by youth to life in
the free community. The best in-
dices of rehabilitation would involve
a “before and after’” measure of
change in attitude, skills, self-
conception or psychological well-
being. The subculture study reported
liere is cross-sectional rather than
longitudinal, and no such measures
are available. Nevertheless a number
of indirect measures of rehabilitation
are available and lead us to an inter-
esting and useful analysis.

Relations berween Youth and Staff

The most significant indicator of
progress for staff in treating or re-
habilitating a youth is whether or
not the staff member has a “‘good re-
lationship” with the youth as indi-
cated by the youth’s willingness to
“open up,” and talk with him

about problems and feelings. One
plausible indication that “rehabilita-
tion” is or is not taking place in a
program can thus be gained from the
perception by youth of the staff and
of youth-staff relations.

In the youth interview we asked
“Is there someone on the staff here
with whom you really can talk about
your problems?”” Most youth in all
programs had such relationships:
from 62 percent to 100 percent
answered yes to our question. The
five programs with the lowest per-
centage (range: 62 percent to 75
percent) include the two nonresi-
dential programs where irregular and
fleeting contact between staff and
youth made the development of
deep and confidential relationships
difficult. The third program was
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residential but involved a very strong
individual counseling arrangement
where cach youth was assigned a
counselor and often had little con-
tact with other staff. As a conse-
quence youth could not treely seek
out the staff with whom they were
most comfortable. The inevitable
failure to make perfect matches initi-
ally for every youth forced realloca-
tion of counseling responsibilities at
times but still left some youth with-
out a confidant, The fourth program
was the most formal one we ob-
served; it was the only one where the
youth used forinal terms of address
in speaking to staff and were careful
of the language they used in front of
the staff. The social distance between
staff and youth in this program made
establishing close, confidential rela-
tionships across these lines difficult.
Finally, the fifth program was a smalt
detention unit where one of the four
youths answering this question had
no close relations with the staff.” She
had, however, arrived only five days
previously and had not had time to
establish close ties with a counselor.
The proportion of youth indicat-
ing a close counseling relationship
with at least one $taff member was
higher in the othier eight programs
(range: 81 percent to 100 percent).
Of these eight programs, four had
group therapy sessions, which ex-
posed youth to most or all of the staff
members and gave them considerable
chance to select a trusted confidant,

- The four remaining programs were

all fairly large, with over.15 staff
members in each program. In each of
these considerable contact took place
between youth and a variety of staff
in different informal contexts; thus
again it was possible for youth to find
worthy confidants from this large

TThree of the seven respondents did not
want to answer this question because they
felt it was too private or confidential for
us to intrude,

frgrmmen
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pool, One problem with such an ap-
proach, however, is that it may over-
Joad a few staff or leave out more
reticent youth. Two of these programs
therefore instituted similar admini-
strative changes during our observation:

Lach youth was now Formally
assigned to a staft member for
counseling purposes. This had been
done informally before, but it was
usually the youths who sought outa
sympathetic staff member before -if
they felt the need to, and it wus
usually the same counseling relation-
ships. By formalizing the procedure
they hoped to involve more stuft
members, to diffuse responsibility
Tor caring for the youths on an
individual basis among the staff and
1o make sure that no one was left
out.

We also asked the youths whether
they feit most of the staft could be
trusted. Analysis of variations in the
youth responses to this item shows a
somewhat different pattern of inter-
program differences from that just
noted. Having a confidant among the
staff is not the same thing as having
a generally positive attitude toward
the stafT as a whole. From 53 percent
to 100 percent of the youth in the
13 programs expressed general trust
of the staff. Large size and/or for-
mal relationships between staff and
youth and the resultant inability of
youth to get to know most staff per-
sonally seemed to be the major rea-
sons for variation on this scale.

Of the six programs with the few-
est youth exhibiting positive attitudes
toward staff (range: 53 percent to 67
percent), four were the programs
with the largest number of staff (all
had 20 or more) and most highly

differentiated staff of the 13 pro-
grams under study. Of the four
programs with highly differentiated
staff, three had high proportions of
youth with confidants among the
staffs the fourth program had rela-
tively formal youth-staff relation-
ships and a lower proportion of
~youth with confidants. Thus, while

a large number of staff made it pos-
sible for each vouth to find some-
one to talk to, it also tended to make
it more likely that many staff would
be little known or in poor repute
with the youth. The fifth program
with a relatively low proportion of
youth positive toward the staff was
a small one in which each youth
was so clearly paired with a staff
member that little interaction oc-
curred between the youth and other
staff. In this setting neither general
trust of staff nor the highest fre-
quency of confidential youth-staff
relationships were fostered. The
sixth program was an apparent
anomaly because it was a small, open
group therapy program in which 88
percent of the residents felt they
could confide in a staff member.
Nevertheless only 62 percent of the
youth had general faith in the
trustworthiness of the staff as a
whole. It was probably the internal
dissension among staff and youth
over changes in staff leadership dur-
ing our observation that caused

the relatively low level of trust.

The other three residential group
homes--all group therapy programs—
showed high levels of youth trust of
staff (range: 82 percent to 100 per-
cent). So also did both detention
centers and both nonresidential pro-
grams (range: 83 percent to 100
percent), Three of these four de-
tention and nonresidential programs
were among the lowest in the fre-
quency of close relationship be-
tween staff and youth.

By contrast, the high standing of
the nonresidential and detention pro-
grams in the general level of trust of
staff makes clear that relationships
of trust or respect between staff
and youth need not involve revela-
tions of personal secrets or problems.
They may instead be a product of
the warmth of the staff and their
ability to help the youth in other
meaningful ways—as youth advo-
cates, for example, in conflicts with
school, family, and court in non-
residential programs and in the
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court and DYS placement process
in detention programs.

Nevertheless, staff in the non-
residential program particularly are
likely to be dissatisfied with a non-
counseling relationship. One of the
workers in a nonresidential program
noted that the staff of his program
had been very helpfui in representing
youth in court, but he felt that this
service could lead youth to sce the
staff simply *‘as a group of people
who were willing to break their necks
for them in court.” He went on to
lament, “That’s not too therapeu-
tic.” It is difficult, however, to be
both an advocate and a “therapist.”
Our observations suggest that “break-
ing one’s neck for a kid in court,” in
school, or with an employer is an
extraordinarily time-consuming
process and that much of that time
does not involve any contact with
the youth. Counseling is also time
consuming, and time devoted to that
task must ordinarily be drawn from
time that could otherwise be de-
voted to advocacy.

Artitudes and Values of
Program Youth

A second indicator of short-term
rehabilitation or individual change
can be drawr from attitudes or
values expressed by youth during
their stay in a program. One of these
“values” is the widely held American
belief that it is wrong to “tattle™ or
inform on others. Most of the youth
we encountered shared this belief, at
least at the start of their program
experience, and many staff were at
times frustrated by its invocation.
Nevertheless, only the staff in the four
group therapy programs directed
their efforts with varying amounts
of success toward changing this value
as part of a more general attempt to
promote beliefs about openness,
expressiveness, and concern for
others. The distribution of these
beliefs among programs provides im-
portant insights into the nature of
the “value change” process and its
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relationship to techniques of social
control.

Using a number of questionnaire
items, we developed a scale meas-
uring youth approval of the idea of
infurming or “‘dime-dropping,” on
peers.® From zero percent to 96 per-
cent of the youth in the 13 programs
highly approved of informing. This
huge variation is a function of two
very different factors, both of which
relate to the nature of social control
within the program. Where stafl do
not exert pressure on group members
to confront one another about rule
violations and where little likelihood
of interpersonal exploitation among
youth exists to make informing a
requisite for self-protection, anti-
“finking” sentiment is strong.

Small size, a population of both
boys and girls, and dispersion of
program members into individual
community contacts were all pointed
to in the previous section of this
report as factors conducive to reduced
friction among youth, Some com-
bination of these three factors char-
acterized each of the four programs
where npposition to informing on
others was greatest. Only 8, 14, and
38 percent of the youth in these

8The anti-informing scale was con-
structed by summing the scored responses
to three story questions about programs

“‘f‘or youth which asked youth to indicate
whether they approved or disapproved of

the action of an imaginary youth ina
particular situation, Respondents were

" asked to approve or disapprove of the ac-

tions of Dootey who refuses to tell the
name of another program member who cut
him with a knife, of Johnson who sees a
tl_lcft of cigarettes and tells staff that rob-
pmg is going on without revealing the
identity of the culprit, and of Long wht/
hides some marijuana from the staff at the
request of his friend Smith. To this score
was added the score responses (strengly
agree; agree; uncertain; disagree; strongly
d{sagree} to the following statements: “A
kid should not report a rule violation to a
staff member if it will get another kid in
trouble.” “In some situations it is alright to
inform on another kid.” *“The best way kids
can help one another is for them to tell

the staff when a kid breaks a rule.”

four programs favored informing.
These programs were, respectively, a
small program for girls in which there
was some mutual harrassment but in
which cooperation among the girls
generally prevailed; a coeducational,
nonresidential program in which re-
lationships among youth were easy
and tempered by their shared resi-
dence in a closely knit community;a
residential program in which vouth
had little contact with one another
but considerable contact with in-
dividual counselors; and a residential
program whose attempts to promote
group confrontations were diluted by
the extensive community involvement
and low mutual interaction of the
residents.

The next set of six programs
ranged from 44 percent to 55 percent
endorsement of informing on peers
and-included one nonresidential pro-
gram for boys, one detention center
for boys, and all four of the large
programs for boys or girls with highly
differentiated staff. In each of these
programs, regardless of the degree of
structure and control, youth were
potentially a threat to one another’s
physical well-being or social stand-
ing. The evenly divided attitudes to-
ward informing reflect the conflict
between peer lovalty and the need
for self-protection. This conflict is
particularly vivid in the reasons the
youth in these six programs ad-
vanced for agreeing or disagreeing
with the action of an imaginary
Dooley who refuses to tell staff the
name of the-person who attacked
him with a knife. For some youth in
these programs Dooley’s refusal was
justifiable because “If he dimes
[tells] , the other kid will have to go

“to court.” For others Dooley’s re-

fusal was foolhardy because of the
danger of a further incident: “I'd-
tell on him—he might come back
and try to cut me again.” Peer pres-
sure not to inform and the not so

remote fear that informing would
bring violent reprisals or contempt

from one’s peers is weighed in these
programs against the need to protect
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oneself from other youth or from
staff anger at complicity in rule
violation.

Finally, the three programs where
most support exists for informing
(range: 61 percent to 96 percent)
are, like those with the most resist-
ance to it, safe places to be, but they
are also programs with much staff
pressure to confront other youth
with their wrongdoing, These are the
three “group treatment™ programs
in which youth are most isolated
from contact with the community.
Because of the pattern of rewards
and punishments distributed by staff
and peers, self-interest in these pro-
grams dictates against informing.
There are few if any rewards for
keeping silent and many sanctions
for not doing so. In one of these pro-
grams, for example, two male resi
dents broke into a locked medicine
cabinet late at night and stole some
pills which they used to get “high.”
When the staff later learned of the
incident:

Staff gave them both a haircut
[literally} for breaking their
trust with the house. Phil also
got one because he said they got
the pills the night he was on
duty. He said, “They told me
what they were going to do and

I said “No, man, | came in here
to get off that stuff. Man if I'd
have looked at that bottle I'd
have taken half of it.” Further he
said “I broke the house trust by
not telling.’, . Reggie also got

a sign [had to wear a sign around
his neck] after group on Friday
night because he said that his
first week here, he saw another
resident sniffing Right Guard and
hadn’t said anything.

While exertiﬁg considerable pres-
sure to inform on or confront other
youth, the staff also absolutely
prohibited in-program violence,
partly to prevent physical retaliation
for criticisms or comments made in
group meetings. The seriousness




of such a prohibition is illustrated

by an incident that generated major
coneern in one of these programs-
ane boy threw an ice cube at another
hoy in anger and, as a consequence,
provoked the moral outrage of the
staff and several other youth in an
emotional group meeting, Earlier we
indicated that this firm regulation

of violeice was reinforced by the
processes of selection and removal
which weeded out youth who seemed
unable to contain or channel their
aggression.

Several other values or attitudes
of the youth in these three fairly
isolated group programs differed
from the views expressed by youth
in all the other programs. For ex-
ample, the attitude toward privacy
was distinctive in the three isolated
group programs, On a scale measur-
ing the degree of youth support for
the idea that personal problems were
private, only zero to 15 pereent of the
youtl in these three programs en-
dorsed the idea of privacy compared
to 43 percent to 88 percent in the
other 10 programs.’ The rewards
and punishments in the three isolated
group programs were clearly directed
toward the development of an atmos-
phere supporting the open discussion
of emotions and problems. A group
member might be lauded for

9T construct this scale the scored
responses (strongly agree; agrec; uncer
tain; disagree; strongly disagree) to the
tollowing statements were added
together: “1t’s betier if you don't let
other people know what your feelings
are”; “In life people should try to go it
alone and not have to depend on others™;
“Other kids have no business knowing
what my personal problems are”; and
*The best way to get along here is to pre-
tend that you're trying to change your-
self.” To this total was added the scored
response (strongly approve, upprove
uncertain, disapprove, strongly disapprovel
of the youth to the story of an imaginary
Henderson wha withdraws from group
acttivities and tells the staff he/she would
rather be alone. The cutting point be-
tween “high” and “low™ scale scores was
the midpoint of the range of possible
scores,

participating—*‘Jimmy’s really letting
it all hang out and that’s good” —or
chided for silence--*Helen thinks
she’s too good for us™ or “Roger,
you've been awfully quict lately,”
Ultimately nonparticipation meant
denial of the privilege to go out of
the *house” or demotion in the of-
ficial heirarchy of youth because of
“a bad attitude.”” In no other pro-
grams were pressures so consistently
directed toward creating this kind of
open expression.

Finally, the youth in these iso-
lated group treatment programs stand
apart, though not by much, from the
youth in the other 10 programs by
their implicit acceptance of responsi-
bility for their plight. This sense of
personal responsibility is exhibited
by disagreement with the statement,
“I don’t have to change myselfl so
much, what I mostly need is for
people to stop hassling me and give
me a chance.” From 10 percent to 89
percent of the youth in the various
programs disagreed with this state-
ment. [n the three isolated group
programs 65, 78 and 89 percent dis-
agreed, and 68 percent disagreed in
the one nonisolated group treatment
program. In two other programs—one
the only large program with highly
differentiated staff that heavily em-
phasized individual psychological
treatment and the other the small
girls’ detention facility which did the
same thing—disagreement was some-
what less common-56 percent and
60 percent respectively. In the re-
maining programs, none of which
were heavily psychological in ap-
proach, disagreement ranged from
only 10 percent to 38 percent. The
staff in all the programs with a fairly
well developed psychological ap-
proach emphasized that everybody
had problems that could benefit
from individual or group discussion.
Staff pressure to be introspective
and find problems apparently had at
least a short-term effect on self-
conception particularly in programs
using group treatment approaches.

A further question arises from this
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analysis of differences in attitudes and
values among the members of the

13 programs: do the differences
actually reflect at least a short-term
change in youth attitudes or do they
simply reflect initial variations in
attitudes and values which youth
carried with them into the programs?
We have considerable evidence that
the three group programs did bring
about changes in the attitudes about
informing and privacy. In one pro-
grarn, for example, our observer was
told by a DYS youth that “DYS kids
almost always come in with very
negative attitudes.” As a consequence
one should “at first act ‘as if” and then
it [the program’s values] becomes a
part of you,”™ Other youth spoke of
their rejection of “street values™ and
the changes in perspective they had
undergone as a result of their pro-
gram experience.

On the other hand, not all youth
seemed equally susceptible to the
pressures these programs utilized to
promote change. Two of the three
more isolated group programs ad-
mitted mixed populations composed
of private young adulv or adolescent
clients and fairly “tough” youth from
DYS.'® At times the presence of
youth from DYS clearly caused
trouble for both of these programs,
Both programs tried at one point or

10%Tough” here means difficult to
work with, One indicator of such diffi-
culty is the number of programs or in-
stitutions that program members haye
been in prior to their current placement.
The two programs mentioned here ranked
first and third on this indicator among
the 13 programs while the other iso-
lated group program ranked fifth,

another to separate some or all of
the DYS youth [rom the remainder
ol the population in order (o avoid
corrupting the whole group with
resistant and rebellious youth, and
each program ultimately limited the
proportion of DYS youth in its
population as a consequence. Genet-
ally, the staff in these programs felt
that the lack of ability or experience
in expressing ideas and feelings pre-
vented some DYS youth from mak-
ing full use of their stay. Most of

the DYS youth in these programs
were less well educated and from
lower income groups than the pri-
vate clients, and this difference
probably contributed to their less
frequent responsiveness, That verbal
ability is not a prerequisite to suc-
cess in all the relatively isolated
group programs is made clear by the
experience of the third isolated pro-
gram, which was somewhat more
selective in choosing its members.
Although most members were from
DYS, they were less “tough” than in
the other two programs. This pro-
gram handled sevetal youth who had
real difficulty expressing feelings and
ideas, and it gradually coaxed them
into halting but open expression of
their feelings. The relative success
with these youth is probably a result
of the program’s much less intensive
meetings which were therefore per-
ceived as far more supportive and
less intimidating; there was no
screaming in them and they included
numerous compliments as well as
confrontations.

Isolation as a Means o f Promoting
Short-Term Rehabilitation

The major difficulty in changing, at
least temporarily, an individual’s
values or attitudes is that the individ-
ual often interacts with other people
who support the very beliefs a pro-
gram is attempting to change. Iso-
lated group programs overcome this
problem in two ways. First, staff may

- attempt to eliminate the “bad influ-

ences™ within a program. By pushing

members “to open up” and to inter-
act publicly, the staff members bring
much interaction under their super-
vision. Highly structured interaction
will seldom occur, and the mutual
establishment of group norms and
pressures to make private interactions
public helps guarantee that what is
not supervised becomes known any-
way. In a complex way then the
“value changes” among some youth
are themselves essential to the most
efficient operation of the system of
rew~rds and punishments that creates
the changes in others. Second, staff
may try to cut off any “bad™ influ-
ences coming from outside the pro-
gram. Generally, staff members in

all programs made decisions and
plans while recognizing that the free
community is full of tempiations and
pressures. To allow a resident to leave
a closed program for a visit to a nearby
sandwich shop was also to expose
her to the local drug peddlers who
worked around the corner. A week-
end home or visits by friends made
the passing of drugs possible in sev-
eral programs and for some youth
this contact provided a regular *‘con-
nection.” Going on an outing to a
beach meant selecting the location
with the fewest beer drinkers and pot
smokers. In one program runs were
frequent on nights when parties

were being given in nearby towns.
From the perspective of the staff in
some programs, this seduction by
the open community was simply too
great to risk if values were to be
challenged and overcome. From the
perspective of others, however, this
was the reality of community life
with which youth had to learn to
cope on a day-to-day basis without
getting into trouble.

When the choice of isolation was
made, community contact was sacri-
ficed in order to make it possible to
control all relationships in which
program members were involved.
Staff members in three “isolated”
group treatment programs had made
that choice. At the extreme, that
meant little or no supervised individ-
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ual contact with people outside the
program. In one isolated group pro-
gram, for example, mail and phone
calls were censored. That contact
with parents or girifriends could have
“negative” effects on a resident is
illustrated by the case of a boy in
another jsolated group program who
had gotten permission to talk by
telephone with a girlfriend. Learning
of some problems she was having, he
feft the program and the state to be
with her only a week prior to his
completing a summer school session
that would have brought him up to
his grade level when he returned home
and re-entered school.

As the contacts between youth
and community increase, the control
of staff over the whole range of re-
wards and punishments bearing on
the behavior of youth in their pro-
grams decreases. The staff run the
risk of losing the trust or respect of
youth by pushing them too hard to
reject beliefs or practices for which
the youth receive support elsewhere.
To some degree, staff in such circum-
stances must talk the language of
youth rather than vice versa. Thus
staff must repeatedly decide when
intervention is worth the risk of
alienating youth. In general there is
less leverage available to staff for
bringing about value changes when
youth are firmly imbedded in com-
munity relationships than when
youth are isolated from the com-
munity, The fact is also illustrated
by the one group therapy program,
which encouraged free movement of
its residents in and out of the com-
munity. Such an arrangement not
only made possible unsupervised re-
lationships outside of the program
but made it more difficult to struc-
ture and guide internal relationships.
In large part, the openness of this
program: explains the difference be-.
tween the attitudes of its youth and
those of youth in the three more
isolated group therapy programs on
the privacy and anti-informing
scales.

Not all contacts with the free




comntunity bring youth under pres-
sure to behave or believe in ways
inconsistent with those of the pro-
gram staff, In the one small, rela-
tively isolated group program, some
carefully planned and supervised
community contact was allowed:;
three students attended classes at a
focal high school and a fourth at a
trade school, but all were expected
to be absent from the program only
for the duration of the classes. An-
other resident worked on a job and
his schedule was also checked. Even
visits home were circumseribed by
conditions limiting who the youth
could see and where he could go;
acceptance of these conditions by
the youth and his parents was re-
quired before permission for the
visit was granted. We saw instances of
this kind of supervised contact in
ather programs too, [n a fairly iso-
lated, individual therapy program,
dates'were allowed for some residents,
for example, but only after the pro-
spective escort had visited the pro-
gram and talked with the staff,

The preceding analysis should
make clear that from the perspective
ol achieving the goal of short-term
value change, the decisions that staff
make about the degree and kind of
community contact to allow their
members are vital ones. Limited con-
tact appears to facilitate change, but
one might argue that the permanence
of value changes is limited if it occurs
in a too closely controlled context
where competing influences are not
allowed. Values and attitudes sin-
cerely expressed in the context of a
program that controls all relation-
ships may not be applied in different
contexts where other powerful re-
wards and punishments operate, The
short-term effects of change may be
all that staff intended in order to
create and maintain an atmosphere
where personal problems may be re-
solved. Unfortunately, however, the
subculture study contains no meas-
ure of change in the psychological
well-being of youth.

Providing New Skills and Knowledge

A final indication of short-term
“rehubilitation™ can be derived from
our observation of efforts to give
youth new skills or knowledge. All
of the large residential programs

with high staff differentiation em-
ployed teachers and had fairly elabo-
rate school programs going on. Be-
cause of the requirements for teaching
certification and the specialization
andl professional identity of teachers,
programs that use them are, by defini-
tion, well along in the process of staff
differentiation: the programs also
have to be large enough to justify the
expense of hiring teaching specialists,
No aother programs that we observed
ran their own school program. The
detention centers had contact with
their residents for too short a time

to run schools, The two large and
intense group therapy programs had
no regular teachers, in part, perhaps.
because the staff believed school was
too time consuming to allow simul-
tuneously for intensive group therapy.
The remaining small residential or
nonresidential programs all had some
youth attending public schools but

no teaching programs.

Sununary of Conditions for Achieving
Short-Term Rehabilitation

The preceding analysis of the degree
to which the programs we examined
in the subculture study achieved the
short-term goal of rehabilitation sug-
gests the following conditions for
maximizing the achievement of
particular kinds of short-term rehabili-
tation goals.

1. Positive youth orientations to-
ward the staff as a whole are most
likely to be achieved when program
size is small, staff differentiation is
low, and high rates of interaction (as
in group meetings) occur between
most staff and youth.

2. The likelihood that youth will
find staff members to whom they
can talk about their personal prob-
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lems depends upon the frequent ex-
posure of youth to a variety of staff.
These conditions were most likely to
be met in large residential programs
where youth had many staff to chose
confidants from and in residential
programs using group therapy tech-
niques which allowed youth to get to
know all the staff members well.

3. Short-term change of attitudes
and values appears Lo be facilitated
by, isolation of youth from the com-
munity, the use of group therapy
technigues, and, in large programs, a
heavily structured routine of activities,

4. Short-term efforts by program
staff to provide education and train-
ing to youth seem to require con-
siderable program size and differenti-
ation among staff members,

A number of conflicts among the
short-term goals and between some of
those goals and organizational factors
also hecome clearer in this analysis:

1. Education and group treatment
orientation seem to be in conflict.

2, Value change is inconsistent
with allowing youth considerable
freedom of choice and association
within and outside programs.

Reintegration as a Short-Term

Goual

As defined at the beginning of the
report, reintegration as a short-term
strategy or goal involves the adjust-
ment or formation of relationships
between youth in & program and
community members, One index of
short-teryn success in reintegration is
the proportion of the program popu-
lation that has some regular contact
with members of the community.
Obviously community contact is not
the same us reintegration, but it is
an essential step if reintegration is to
oceur. Because of the nature of our
role as observers within the pro-
arams, however, we wete not ob-
servers of all community contact:in
fact, e were most aware of group
rather than individual exposure to
the community. Group activities
were almost universally recreational,
and, under such circumstances, in-
teraction between youth and com-
munity members was usually minimal,
When it did oceur, it was typically
along the lines of male-female rela-
tionships. Nevertheless, by watching
the coming and going of staff and
youth and listening to them talk of
their activity, we learned sometbing
about their individual community
contacts as well.

The two programs with the low-
est level of contact between youth
and community were the two de-
tention units. Contact in both in-
stances was largely confined to
closely supervised recreational ac-
tivities such as trips to a movie or
public swimming pool. Staff efforts
in these programs, however, were
not directed solely toward provid-
ing a benign program environment
and limited efTorts at “rehabilita-
tion” through counseling. Some staff
in each program devoted consider-
able enesgy to helping arrange for
DYS placements for their residents
when such an effort was necessary.
In this sense both detention units
resembled placements that were
actively preparing youth for their
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trapsition to the free community.
Next lowest in the frequency of
community contact were the two
most intense group confrontation
programs where, as noted carlier,
isolation wus seen as a key to suc-
cess in attaining rehabilitative goals.
In these programs no more than 10
percent of the residents had much
contact with the community beyond
peeasional group recreation, This
contact amounted to an evening out
on the town for residents who had
attained higher levels of freedom.
For those nearing the end of their
residence and who were also old
enough to work, contact meant
work at a nearby job. Generally,
since youth had to locate their jobs
to demonstrate their personal growth,
staff members did not cultivate 2
network of contacts among em-
ployers. The jobs obtained in this
fashion—waitress or counterboy at
a drive-in restaurant ~were neither
well-paying nor with much future,

Family contact was also limited
in these programs. Weekend visits
home, a staple in other programs,
were infrequent. In one program the
staff monitored phone calls and
mail to and {rom parents, and visits
to the program by parents were
rare. The most regular contact be-
tween parent and youth was pro-
vided by a lengthy monthly report
which a staff member composed and
sent to the parents.

It was not possible to judge the
amount of contact with local schools,
since our observations were carried
out in the summer, but these con-
tacts, we were told, were also limited.
In both programs contact occurred
when either part-time teachers or
local school groups came to visit the
program in order to tutor or visit the
residents, but residents did not go to
the schools. In addition, contact with
community peers was almost non-
existent.

In the programs with intermediate
levels of contact between youth and
the community, there was consider-
able variation in the extent and qual-
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ity of contact, These programs in-
clude all the large residential units
with highly differentiated staff and
the third, mild and partly isolated
group therapy program, All four of
the large programs had their own
schools and teachers, and they tended
not to have much contact with local
schools, Nevertheless, one program
did try to move youth into local
schools when staff felt their residents
were capable of handling the situa.
tion. They were planning to utilize
one staff member solely as a liaison
witly the schools and as a counselor
to help the boys cope with problems
of adjustment. Such problems tended
to arise in part because youth ac-
customed to small informal classes in
the program had difficulty making
the transition to more structured
and impersonal public school class-
rooms.

In the small group therapy pro-
gram, relationships with the public
schools were very good, in part be-
cause an active guidance counselor
from the schools served on the pro-
gram’s board of directors. Three
residents attended a summer school
session and a fourth resident was
enrolled in a private trade school
during our observation. Although the
three youths who went to the public
school were able to complete a
grade level in preparation for the fall
semester, none of them resided in
the area or would continue to attend
school locally. As noted earlier this
involvement in school work disrupted
the operation of the “therapeutic
groups,” but the staff chose to sacri-
fice several group meetings a week in
order to allow the youth to go to
school. In the two larger and more in-
tense group therapy programs, how-
ever, school attendance was sacri-
ficed so that the youth would not
miss being involved in therapeutic
sessions and would not become in-
volved in aa uncontrolled network of
relationship with teachers and class-
mates.

Contact with family was consider-
able in each of the five programs,
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Policy Implications of the
Subculture Study

The preceding analysis makes clear
some of the dilemmas faced by cor-
rectional administrators and practi-
tioners, In this report we have iden-
tified major conflicts between: (1)
allowing youth in large programs
freedom of movement and choice in
activities and effectively controlling
relations among them; (2) allowing
youth freedom to maintain com-
munity contacts and bringing about
changes in the values of youth;

(3) closely supervising relations
among program participants and
reintegrating individual youth into
the community; and (4) isolating youth
from community contacts and re-
integrating them into the commu-
nity. Because of these conflicts, it is
difficult, perhaps impossible, for
any one correctional program to
achieve simultaneously and fully

the short-term correctional gouls of
a humane program environment, re-
habilitation, and reintegration. The
organizational techniques most ap-
propriate for achieving one of these
sets of goals often make it more
difficull to achieve the others, In the
context of these conflicts and the
inevitability of some short-term failures
within programs, people who work
with youth in trouble must make
operational choices about individual
programs and the system of pro-
grams as a whole.

In the introduction to this report
we noted that the data of the sub-
culture study are particularly relevant
to four areas of operational decision
making. First, correctional workers
are faced with the question of
whether some kinds of short-term
failures are less tolerable than others.
For the people working in individual
programs these choices are very real
beceause they must decide in what
areas to maximize success and in
which ones to tolerate “failure.”
Program personnel are likely, how-
ever, to be most committed and ef-
fective when they have chosen to

emphasize short-term goals and pro-
gram techniques with wihich they are
comfortable. Yet some may be
plagued by a sense of inadequacy be-
cause they are not “doing more.”
While the data reported here cannot
make these choices for practitioners,
they may help increase their aware-
ness of the necessity of trade-off in-
volved in these decisions about goals
and means.

For the administrator concerned
with a system of programs, the prob-
lem of choice may be less acute.
Rather than choosing one particular
set of goals and techniques to em-
phasize, such an administrator may
instead try to insure that available
programs offer a variety of tech-
niques and emphases. Clearly, some
programs may not have suffered
suceesses to outweigh their fail-
ures, and decisions must be made
to reorganize or eliminate such
programs,

Second, both practitioners and
administrators may be faced with
more detailed, tactical decisions
while trying to maximize success in
achieving any particular short-term
goal. A number of conditions for
attaining specific goals have been
tentatively identified in this report
and summarized at the conclusion of
each section. Generally, these condi-
tions make clear that decisions about
whether a program will be residential
or nonresidential, how many partici-
pants it will have, what the ages and
sex of those participants will be, how
the staff will be organized, and what
ideology should guide the staff are
important factors in differentiating
the degree of program success in
achieving the various short-term goals.
Unfortunately, because of the small
numbers of programs which we have
analyzed, it is not possible always to
untangle all these variables from one
another. Thus, for example, it is not
clear that reducing the size of a large,
unstructured boys’ program with
highly differentiated staff would by
itself reduce the amount of fighting
among residents. Our data do not
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allow us to conclude precisely which
changes will have the greatest impact
on the achievement of a particular
goal, Nevertheless, the data do iden-
tify important sets of variables that
might be manipulated to-achieve
particular results with youth,

A third major task for admini-
strators, as noted above, is to diver-
sify and balance the set of programs
providing service within a correctional
system. When one looks at the sys-
tem as a whole rather than concen-
trating on the individual programs
which compose it, resolution of
many of the program and policy
conflicts becomes possible. While no
one program can do everything; an
entire system of programs could ac-
complish a variety of goals at the
same time, Youth with muitiple
needs that no one program can
meet may be provided services by
moving them through two or more
programs either simultaneously or
in sequence, For example, @ youth in
a close #fid isolated therapeutic pro-
gram might later be moved into a
nonresidential program to ease the
transition back to an open commu-
nity or to a program emphasizing
education and training rather than
psychological therapy. One danger
of a policy of sequencing should be
anticipated. It could serve to in-
crease the time during which the cor-
rectional system has jurisdiction
over youth by subjecting them to a
lengthy series of programs. Clearly
such an unrestrained sequencing
policy could be very expensive in
both human and monetary terms.

Fourth, both system administra-
tors and practitioners are faced with
deciding which youth should go to
which program. In one sense our
data have provided little help in
identifying svhat types of youth are

most suited to particular kinds of
programs. The individual charac-
teristics for which we have measures
simply do not predict which youth

will respond best to a particular pro-
gram. This inability to indentify predic-
tor variables may be a consequence of
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the small sample size and absence of
longitudinal data in the subculture
study.' * [t also appears, however,
that so many idiosyncratic features

of youth and programs interact to
produce each youth’s response that
prediction using a standard set of
general measures is unlikely to suceeed
very well. If this is, in fact, the case,
the present method of giving youth
periods of trial in a program and closely
monitoring their adjustment and re-
sponsiveness makes more sense than

an elaborate systen for classification
and placement,

The first placement in a program
may be guided by a rough identifica-
tion of the strengths and weaknesses
of programs and an analysis of their
correspondence to the needs of the
individual youth. If the initial place-
ment is not satisfactory, an examina-
tion of the situation and character-
istics of youth and program which
led to the failure could lead to a
more knowledgeable second place-
ment. This would also suggest the
importance of utilizing detention
center personnel to help provide
placement advice to the youth since
detention provides an initial program
experience from which to learn about
youth responses. This report may
prove helpful in this process by call-
ing attention to some of the features
of programs and persons which are
important to undérstand in making
placement recommendations.

This report has examined short-
term correctional objectives, methods
of achieving these goals, and con-
flicts among them. It has only
touched on the question of long.
term successes in achieving humane
environments, rehabilitation, and re-
integration, and the long-run com-
munity adjustment of youth will be
one of the important problems for
subsequent analysis.

'The cohort study employs both a
larger sample and longitudinal data, Some
prcd_ictors of youth responsiveness to
particular kinds of programs may thus
emerge from this study,
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[V. An Exploratory Analysis
Of The Recidivism
And Cohort Data

Robert B, Couates,
Alden D. Miller,
and Liovd E. Ohlin

Since 1972 the Massachusetts De-
partment of Youth Services has
operated a service delivery system
without the backup of the tradi-
tional training schools. This new
approach has created a fairly ex-
tensive community-based system
that relies for the most part on the
private sector to provide a range
of services for youth in trouble.
These services are purchased and
monitored by the department. That
youthful offenders in the carc of
DYS are more widely dispersed
across the state and exposed to a
wider range of progrant alternatives
is obvious, However, the questions
about the impact of the new system
on youth in the program and after
they leave the system are largely
unanswered.

In the years since 1970, when
the Center for Criminal Justice at

_Harvard Law School first began its

extensive studies of the réform
etforts, a wealth of material has
been collected on the experiences
of youth in different group settings.
Comparative subculfure studies have
involved observation and interviewing
of youth under the old and new
systems. Cross-sectional surveys of
the major programs used by the
departiment have been conducted
periodically to furnish an overview
of the variation in social climate
among different programs, the
diversity of program strategies across
the system, and assessments by
youth of what is happening to them
within the programs. In addition

to these efforts, the Center has
undertaken a major fongitudinal
study of the new system since 1973.
Youth are interviewed at a number
of points as they are processed

“through the system until they have

been in the community for six
months. This longitudinal study
provides data for evaluating the
immediate and long-run impact of
the programs. It focuses especially
on the changing relationships be-
tween youngsters and significant
others such as parents, employers,
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police, and program statf; on changes
in the self“image of youth; and on
the ability of programs to link

youth with positive, supportive
opportunities in the community. In
later analyses the subculture, cross-
sectional, and longitudinal studies
will be merged to provide a com-
prehensive account of youth in the
new pPrograms.

In this report we will present the
most recent data available on recid-
ivistm to allow at least a partial
comparison between the recidivism
rates of the old training school
system in the late 1960s and the new
community-based system of the
1970s. This will be fatlowed by a
more detailed analysis of completed
longitudinal data gathered on the
youth cohort over the past two
years.




Rectdivism Based on Official
Record Checks

In this section we will present some
preliminary comparisons of official
records for a sample of youth paroled
during the fiscal year 1967-68 with
youth in the first four regions
sampled during the 1973-74 longi-
tudinal study.

The Commonwealth of Massa-
chusetts has a centralized criminal
record system administered by the

25 boys from the forestry program,
27 boys from Oakdale (an institution
for young boys), 39 boys from the
Lyman School for Boys, 102 boys
from the Shirley Industrial School
for Boys, and 43 boys from the
Bridgewater Institute for Juvenile
Guidance.” Table 4.1 shows the
distribution of this sample for boys
by paroling institution and region to
which paroled.

The 1974 sample is made up of
those youth included in the longi-

recording of new delinquent activity.
The sample consists of 48 youth
from Region I, 61 from Region I,
49 from Region I1I, and 50 from
Region V. Regions V, V1, and VIl
are not represented here, because
not enough time has passed to allow
for a six-month official record check
for any sizeable proportion of the
samples in these regions.

Figure 4.1 gives a schematic view
of the location of the regions
throughout the state. Region I con-
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First, we will look at youth who have

Services.
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reappeared in juvenile or adult court
on any charge excluding traffic
offenses. Reappearance in court for
a delinquent or criminal offense,
excluding traffic offenses, will thus
be treated as an index of recidivism.
Second, we will look at the dis-
position by the court. Youth who
are either placed on probation or
committed to the Department of
Youth Services or Lo an adult institu-
tion will be classified as recidivists. Toe
fatter index, while more consecutive
than the former, is probably u better
estimate of the number of youth who
continue to engage in the unlawiul
behavior that the courts respond to
by restricting the freedom of the of-
fenders. Six-month and twelve-month
periods of time will be considered.
For the 1968 sumple, the period will
begin from the date of parole; for the
1974 sample, the period begins when
4 youngster completes a residential
program and is released to the com-
munity, or after he has been in a foster
home or nonresidential program in the
community for three months. Rates
for boys and girls will be analyzed
separately.

Table 4.2 records the number of
boys recidivating by institution in
the 1968 sumple, Using the criterion
of reappearance in court during the
initial six-month period, the For-
estry and Oakdale youth reappear
at a slower rate than do youth from
the other institutions. Bridgewater
has the highest rate. A similar
pattern of court reappearance is
obtained during the initial 12
months, with the exception that the
number of forestry program youth
reappearing nearly doubles, making
their record more like that of the
youth from Shirley and Lyman than
the youth from Oakdale. When we
examine the disposition index—~
those placed on probation or re-
committed {o either DYS or adult
institutions—the pattern remains
the same for the six-month period,
with Qakdale and Forestry youth
less likely to recidivate and Bridge-
water youth most likely, In this

Table 4.2

Recidivism Rates for Boys in the 1968 Sample, by Institution.

Institution

Recidivism Criteria

Oakdale Forestry Lyman Shirley Bridgewater Total

%) (B (%) (%)

(%) (%)

Reappearance in

court
6 months 37 26
12 months 44 60

Probation or recom-

mitment
6 months 22 24
12 months 33 36

N = (27

(25)

56 57 70 54
66 64 71 &

31 36 49 a5
49 47 65 47

(39) (102) (43) (236)

case, however, the Oakdale and
Forestry rates remain similar for the
twelve-month period as well.

Table 4.3 contains court appear-
ance and disposition data for boys
in the 1968 and 1974 samples. The
data are subdivided by region in |
order to permit comparisons. These
data suggest that the reform effort
has had a differential impact on
recidivism across the regions. During
the initial six months, rates of re-
appearance in court are about the
same or lower for boys in Regions I,
II, and IV in the 1974 sample as
compared to the 1968 sample. In
Region III the rate was lower in
1968 than in 1974. For the twelve-
month period, the rate is similar in
both samples for Regions I and 11,
slightly higher for Region 11l in 1974,
and substantially higher for Region
IV in 1974,

Turning to the disposition index
in Table 4.3, the probation and
commitment rates for Region I re-
main very similar in the two samples
while Region II shows a consider-
able drop from 1968 to 1974 as
measured by both the six-nionth and
twelve-month periods. ‘In contrast,
Regions I1I and 1V indicate a sub-
stantial increase in recidivism rates
from 1968 to 1974 for both ex-
posure periods. We would project,
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on the basis of our unofficial recid-
ivism data, gathered by following
youth in the longitudinal sample,
that Regions V and VI will also
experience an increase from 1968
to 1974 while Region VII will show
a decrease.? We are not yet, how-
ever, in a position to determine
what the relative size of these differ-
ences is likely to be when the full
comparisons of official record data
for the 1968 and 1974 samples are
available,

It is also too early to tell what
factors may account for these in-
creases or decreases in recidivism rates
between 1968 and 1974, Before one
can attribute these differences to the
effect of changes in the DYS system,
a number of other factors with a po-
tential impact on these rates must be
considered. For example, there were
substantial increases in juvenile arrest
rates in the intervening period. The
likelihood of recidivism may have
been affected by the same factors that
influenced these arrest rates, Densely
populated areas, such as Regions I11,

2 For a presentation of unofficial re-
cidivism data on the 1974 longitudinal sam-
ple see Table 4.16 and the accompanying
text.

Table 4.3

Recidivism Rates for Boys in the 1968 and 1974 Samples, by Region,

Region
Recidivism Criteria 1 11 1T v Subtotal \ Vi Vil Total
G @, % % % % G P %

Reappearance in court
6 months
1968
1974

49 (37)* 61 (39) 30(33) 48(33) 49(142)
44 (40) 50(42) 47 (38) 52(40) 49 (160)

S0(16) 64(53) 68(25) 54(230)

12 months
1968
19740

73(37) 69 (39) 48(33) 58(33) 62(142)
74 (39) 71 (35) 53(38) 71(38) 68 (150)

62 (16) 75(53) 80(25) 66(236)

Probation or commitment
6 months
1968
1974

22(37) 59(39) 18(33) 21(33) 30(14D)
20 (40) 24 (42) 37(38) 35(40) 29 (160)

3L (16) 40(53) 44(25) 35(236)

12 months
1968
1974

40(37) 67(39) 24(33) 36(33) 42(142)
41 (39) 43 (35) 37(38) 42(38) 41(250)

44 (16) 57 (53) 60(25) 47(236)

a parenthetical numbers give total sample in cach category.
b Sample size for the 1974 twelve-month period is smaller than for the six-month period because a few youth in the sample have not
been out of program for twelve months,

IV, V and VI, may have experienced
a sharper increase in crime rates
than less densely populated areas.

therefore await the availability of
the additional information that will
permit such factors to be taken into

A comparison of Tables 4.3 and
4.4 indicates that girls are less likely
to reappear in court or to be placed

Other criminal justice agencies may account. on probation or recommitted than
also have significantly altered their
policies or resources for handling

Table 4.4

juvenile crime. Furthermore, changes
in the characteristics of youth com-
mitted to DYS may have greatly in-
fluenced the rates.® Further analysis

Recidivism Rates for Girls in the 1968 and 1974 Samples, by Regions I, II, III,
IV, and Total 1968 Sample.

of the recidivism data on boys must Total Regional Sample
. - : o I,11, II,IVB
Recidivisim Criteria 8?816[);& 196(8 ! 1974
% % G
3 Data reported previously, for e Reappearance in court
a r , xam- 1@

ple, indicate that boys committed to the 6 monthsb 17(72) 13(39) 19 (48)

DYS in recent years have included a much 12 months 24(72) 26 (39) 35 (44)

higher proportion of serious offenders and

older boys over fifteen years of age. This in Probati . . t

part reflects a shift in court practices to robation or recommitmen

refer more of the younger status offenders 6 months 8(72) 8(39) 12(48)

to Welfare, Mental Health, and local service 12 months 10(72) 8 (39) 16 (44)

agencies. See Lloyd E. Ohlin, Robert B.

Coates, and Alden D. Miller, “Evaluating
the Reform of Youth Corrections in Massa-
chusetts,” Journal of Research in Crime
and Delinquency, 12 (January 1975), 3-16.

4 Parenthetical numbers give total sample in each category,
b Sample size for the 1974 twelve-month period is smaller than for the six-month
period because a few youths have not been out of their programs for 12 months.
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boys. Only 17 percent of the total
sample of girls in 1968 reappeared

in court during the first six months
alter parole and 24 percent during

the initial 12 months, Sindlarly, only
cight percent of this sumple was
placed un probation or recommitted
during the first six months and 10 per-
cent aver the 12 month period. For

boys the comparable rates were 54 per-

cent, 66 pereent. and 47 percent
respectively.

In-order to compare the two
time periods 1968 and 1974
lor girls. the recidivism rates are
shown in Table 4,4 only for the
regions where our court checks have
been completed: Regions I, T1, II1
and 1V, Measured by court reappear-
ance the rates are higher lor girls
in 197419 percent compared to
13 pereent forthe six-month period
and 35 percent compared to 20 per-
cent for the twelve-month period.
This is also true of the disposition
index. The 1974 rate for probation
or institutional commitment is
higher for the six-month period, 12

percent compared to eight percent, and

also for the twelve-month period,

16 pereent compared to eight percent.
Although not particularly sub-
stantial, these differences between

the 1968 and 1974 samples are
difficult to interpret, Although
practitioners in Massachusetts and
elsewhere are quick to point out

that girls are now committing more
serious offenses than they were a

few years ago, the {act that most of
the girls in this portion of the 1974
sample were committed or referred

as status offenders masks from
empirical analysis any increase in
seriousness of offenses. 1t is clear,
however, that the former system
tended to hold on to girls for a longer
period of time. A greater percentage
of girls were paroled at ages 16 and
over (63 pereent in 1968; 54 per-
cent in 1974), which may mean that
previously girls were more likely to be
detained during the most critical
adolescent years. It is also quite pos-

sible that as attitudes toward the status

ol women have changed in vecent years

judges and other criminal justice deci-
sion makers may be ess likely to view
girls as requiring protection from ex-
posure to the correctional system.

I such a change i attitude is taking
place one would expect the recidivism
rate tor girls to increase.

These preliminary recidivism data
suggest that the policy of the Mas-
sachusettis Department of Youth
Services to close the training schools
has not resulted in a substantial
increase in recidivism, but neither
has it resulted in a substantial de-
crease. Region-by-region analysis
shows rather dramatic shifts in both
directions. Considerable work re-
mains to sort out the impact of the
reforms as compared to the impact
of other factors that have also been
changing over the five- or six-year
period between the two comparison
samples.
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The Longitudinal (Cohort)
Analysis

The longitudinal, or cohort, analy-
sis, consists of a series of lour inter-
views with a sample or cohort of
DYS youth, and utilizes a panel
design. The members of the cohort
are successive admissions to DYS
during designated periods for the
seven regions of the state. The four
interviews establish a baseline as
youth enter the department through
the court and the detention process
and progress through the depart-
ment’s program to the point af
discharge. The use of panel analysis
will bring to bear on the question
of departmental eftectiveness a
special methodological and analytical
power that is not available in the
larger study.

The sample was taken from
youth passing through the system
from January 1973, some months
after the closing of the training
schools at Shirley, Lyman, and
Lancaster, through December 1974,
Comparison of the results of the
programs of the large institutions
with the results of noninstitutional
and small residential programs is
being accomplished by contrasting
the results of the cohort analysis
with those of the three cross-
sectional baseline studies of institu-
tionalized youth conducted by the
center between 1970 and 1972.
These data were collected during the
summer of 1970, the summer of
1971, and most recently from
December 1971 to March 1972
just prior to the closing of the
Shirley and Lyman schools, To these
data we are adding longitudinal in-
formaticn from official records of
court appearances and dispositions
both prior to and after release from
the institution.

The goals of these interviews and
observations are twofold: (1) to
develop data-gathering instruments
for tracing change in delinquent
youth as they progress through a

correctional program (such instru-
ments consist of record-check pro-
cedures as well as interviews with
youthful offenders and stafT); and
(2) to develop a model of factors
causing change in delinquent youth
in the care of a corrections agency.
The combired effort amounts to a
crucial evaluation of the depart-
ment’s program strategies. Attention
will focus on the expectations of
delinquent youth as they enter the
corrections system, their attitudes
once they have become adjusted to
the program before parole, and their
reactions to the parole or aftercare
experience. This attitudinal infor-
mation, when combined with obser-
vations on behavior, shoutld enable
the project to develop and refine
measurement instruments, to estab-
lish a model of factors causing change
in delinquent youth, and to assess
the effect of new programs on youth
adjustment both within the Depart-
ment of Youth Services and out in
the community. The cohort analysis,
as part of the larger study, repre-
sents the crucial evaluation of the
end product of the reorganization
and program reformation monitored
in the rest of the research project.

It will thus make the results of the
overall study more immediately
accessible and useful to agencies in
other parts of the eountry.

Methodology of the Cohort
Analysis

A youth may come into contact with
the Department of Youth Services in
several ways and at several stages of
his journey through the criminal
justice system. The court detains
same youth prior to court appear-
ance. We interviewed all youth who
were detained for more than two
days in DYS, securing information
on individual background, current
relationships, aspirations, and self-
image. Some of these youth were
released without additional contact
with DYS. Others were committed
or referred after court to DYS.

. Youth who were either committed
or referred to DYS were then inter-
viewed after going through court,
The interview at this stage dealt with
the court and detention expericnces
and, again, relationships, aspirations,
and self-image. Some youth, partic-
ularly referred youth, reached this
stage without going through de-
tention. As they entered g program
these youth were then being inter-

« viewed for the first time, They were

not asked about detention, since
they had not been through it, but
they were asked about their individ-
ual background, since they had not
been asked before. In addition, a
small sample of youth going through
detention but not committed or
referred to DYS by the court were
interviewed a second time, for com-
parison purposes, just like those who
were cominitted or referred.
Committed or referrc:i vouth
were then interviewed again prior
to the termination of a residential
program. This interview concerned
their experiences in the program,
relationships, aspirations, and self-
image. Because of the great variety
of programs involved, this infor-
mation was suy:plemented by in-
formation fronr a program survey
which was a cross-sectional exami-
nation of programs on the basis of
interviews with staff and youth. Not
all the youth responding to this
survey were cohort sample youth.
The survey was needed because the
cohort youth at this point became
too dispersed to provide sufficiently
comprehensive descriptive material
on any particular program facility
to interpret the findings from the
cohort interviews. With the aid of
these cross-sectional program data,
the cohort results can be used to
evaluate the effects of different
types of programs on youth. Without
the cross-sectional data the evalua-
tion of effects might be clear, but
the identity of the types of programs
that work best would not emerge.
Finaily, the most crucial inter-
view occurred after the youth had
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been out of residential programs

for about six months, or had recid-
ivated. This interview focused heavily
on relationships between the youth
and members of the community, as
well as upon aspirations and self-
image. It was supplemented by in-
formation from DYS stafland by
official record checks. The official
record checks cover a period of time
extending considerably beyond the
last interview, The youth in the
comparison sample of youth who
were detained but not committed
or referred, described at the second
stage above, were given the same
interview, and their records checked
at this point, as were the youth who
were committed and referred and
who have gone through the DYS
programs.

Same youth, of course, did not
follow such clear paths through
DYS, and the sequence of interview-
ing was adapted to the course they
followed. For example, youth who
moved from program to program
were additionally interviewed as they
left each program, unless this
happened more frequently than at
one-month intervals,

Thus the chief categories of
data involved are the individual
backgrounds of youth, their experi-
ences in programs, their relation-
ships, their aspirations, their self-
images, the impressions they make
on staff, and their official records.
The youth involved are primarily
those served by the Department
of Youth Services, contrasted with
a small comparison sample of youth
in the criminal justice system who
are not served by the department.

The sampling of youth for each
cohort was accomplished in the
following way. The seven admin-
istrative regions of the youth services
system in Massachusetts were
divided, for the purposes of the study,
into four sets: three containing two
regions, the fourth containing one
very populous region. Beginning in
one set, all youth staying longer than




two days in detention were inter-
viewed, and all youth committed or
referred to the department were
followed through the complete
sequence of interviewing. This pro-
cess was continued until we reached
the point of having approximately
70 committed or referred youth
in each region, and twice that number
in the very populous region. The
70 committed or referred youth
from each region were the contri-
bution of a set of regions to the
projected sample of 400 committed
or referred youth across the state
tor the cohort, allowing for attrition
of the sample vver time. Then the
vouth constituting the contribution
of 1 set of regions to the comparison
sumple were selected. Youth neither
committed nor referred but going
Ahrough detention were represented
“hy 12 such youth in each region, 24
in the very populuus region. Thus the

comparison sample for the entire state

will reach approximately 80 after
attrition,

The result of all this will yield
samples of predetermined size of
referred or committed youth and of
comparison youth, plus a very large
sample of detained youth who were
not followed up because they did not
continue under the care of the de-
partment. These detained youth must
be interviewed because we cannot
predict which detained youth will
continue and become part of the
sample of committed or referred
youth. As a side benefit we will know
a great deal about youth who are

detained but then not placed under the

care of the department.

Since the longitudinal study is
still incomplete, the results pre-
sented here must be regarded as
preliminary and tentative, Data are
available, however, for a large num-
ber of cases on the entire process
from detention to post-program
experiences in the community, and
we can begin to address five basic
issues: (1) the factors affecting the
detention decision; (2) the factors
alfecting initial program placerment

within DYS; (3) the immediate
effects of program experiences;
(4) how program experiences and
other factors relate to longer run,
post-program experiences; and

(5) the impact that decisions made
easly in the process have on deci-

. sionis made at later stages.

Given the overall rationale of the
DYS reform effort to develop a
more humane and more effective
way to facilitate youth reintegration
into the community, relationships
provide the key concepts around
which the longitudinal study re-
volves, It is assumea that any suc-
cessful attempt to make the cot-
rectional process more humane
must involve altering relationships
between stalf and youth and be-
tween the youth themselves. For
example, the early reform effort
sought to inform youth more ade-
quately about what was happening
to them as they moved through the
“treatment process,” and to involve
them more fully in decisions about
their future. The natare of punish-
ments and rewards for good or bad
behavior were also altered, de-
emphasizing physical punishiment
and involving youth to a greater
extent in rewarding others for good
behavior. The longitudinal study
provides data on these changes in
relationships.

Facilitating reintegration depends
in part on shaping relationships
between youth and significant adults
such as parents, schoolteachers,
employers, and police, Here also,
the longitudinal study focuses on
task-oriented relationships con-
cerning information flow, decision-
making, punishment, and rewards.

As discussed at greater length in
an earlier chapter of this volume,
the focus on relationships also en-
ables us to assess the degree to which
programs are actually based in the

community.* The field of corrections
has been characterized by confusion
over the definition and conceptuali-
zation of community-based pro-
graming. It is common to hear the
term used to identify any alterna-
tive to institutional confinement,
but it is clear that a group home can
be as isolated from the larger com-
munity as a large prison or training
school, The words conmmunity based
focus attention on the nature of the
links between programs and the
community. A key set of variables
differentiates among programs on
the basis of the extent and quality
of relationships between staff and
clients, on the one hand, and the
community in which the program is
located on the other. If clients

come from outside the community
in which the program itself is located
relationships need to be considered
with both the community in which
the program is located and the home
community to waich the client will
return,

The nature of these client and
staff relationships with the com-
munity provides a continuum of
services ranging from the least to
the most community based. As the
frequency, duration, and quality of
community relationships inciease
the program is categorized as more
community based, The range ex-
tends from an isolated institutional
environment to residential or non-
residential programs where relation-
ships with the community are
essentially normalized—where
youth have access to the full array
of resources available in the larger
community. This continuum of
variable dimensions of community
relationships adds more realism to
the concept of community correc-
tions. Because of the varying needs

4 Robert B, Coates, “Community-
Based Corrections: Concept, Impact, Dan-
sgers™ in this volume.

of specific offenders and commu-
pities no system can afTord to have
all of its programs lodged at either
end of the continuum,

The longitudinal data, while per-
mitting discrimination among pro-
grams in terms of community link-
age, do not by themselves provide
the most comprehensive basis for
making that assessment. We can,
however, make rough distinctions

~sulticient far this preliminary analy-

sis. As the cross-sectional program
survey data are completed and
merged with the fongitudinal data
we will be in a better position to
atdress the issue of community
linkage.

The long-run impact of the new
system is measured in the longitudi-
nal study by looking at the kinds of
relationships youth have with other
significant persons six months after
their principal experience with
DYS. Such relationships should pro-
vide a partinl explanation of why
some youth recidivate and others
do not, Recidivism will also be
analyzed by considering the intlu-
ence of the characteristics of youth
and the types of programs they ex-
perienced in DYS.

The emphasis on relationships
among significant actors in the
system highlights another major
concern of the longitudinal study.
That is, how are youth perceived hy
decision makers and how do these
perceptions affect their immediate
decisions? What effect do these early
decisions have on later decisions as
the youth proceed further into the
juvenile justice system? In other
words, to what extent are decision
makers influenced by the labeling
effect of prior official actions rather
than by personal characteristics,
needs, conduct, or circumstances of
youth?

From Detention to the Com-
munity: Analyzing the Cohort
Data

This report presents data on youth
who have been administered the full
set of interviews as of March 30,
1975. There are a few youth in each
of the regions who have not yet
completed their DYS experience;
Region VI, the last reginn sampled,
has approximately 85 youngsters
not yet “graduated” and therefore
not in this analysis, Table 4.5 depicts
the number of completed and un-
completed youth by the seven DYS
administrative regions.® It is ex-
pected that we will follow some of
the remaining vouth through the

Table 4.5

sumumer of 1976 since a fairly sub-
stantial number of them stay in
programs for a year or longer. The
completion of the interviewing
sequence marks the beginning of
our record-check follow-up for
recidivism, We would like a mini-
mum of a one-year follow-up on
each youth in that cohort sample,
which means that record checking
and data analysis in general will
extend into 1977,

Much of the data analysis in this
chapter has been accomplished by
means of stepwise multiple re-'
gression techniques.® These tech-
niques enable us to predict an in-
dividual’s score on one variable,
called the dependent variable, from

Number of Cohort Youth Completed and Remaining to be Interviewed as of

March 30, 1975, by Region.

Region
I 30
1 | 62
1l 49
v 56
\% 50
VI 56
VII 49

Total N 372

5 The term regicH, throughout this
report, will refer to the regions through

. which youtlr entered the sample, Any given

regiun may use programs beyond its own
boundaries, but the youth remain the ad-
ministrative responsibility of that region,
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Number Youth C omplctcd

Number Remaining

FRp—— e i i 445

e

6. Some readers will be surprised that
we use these techniques even with dichot-
omous dependent variables, However, it
happens that multiple discriminant function
analysis reduces in the case of a dichotomy
to the multiple regression, so that what
we are actually doing in the case of the
dichotomous dependent variable with mul-
tiple regression is a discriminant function
analysis,



his scores on other variables, called
independent variables, The regres-
sion analysis produces for each
dependent variable a number called
the regression constant, which is the
average value of the dependent vari-
able when all the independent vari-
ables equal 0, and a series of num-
bers called regression coefficients,
each of which represents the in-
crease or decrease in the dependent
variable when one of the independent
variables increases by one unit, with-
out the other independent variables
changing at the same time.” The
regression coefficients are the most
important results, for they repre-
sent the effect of each independent
variable, controlling, or holding
constant, all the rest,

In the presentation that follows
we will frequently represent these
results in tables, Each column of'a
table will represent the results for
a dependent variable, The de-
pendent variable will be indicated
at the head of the column, the
rows will represent the independ-
ent variables, and the numbers in
the cells will be the regression
coefticients, At the foot of each
column we will indicate in ad-
dition the regression constant and

7 The regression coctficients are ex-
pressed in the raw score units of the inde-
pendent and dependent variables rather than
in standard score units (beta weights) in
order to enhance the comparability with
analyses in other populations and in order
to make it casy to compare the practical
ceffects of raw unit changes in different
independent variables in our own popu-
lation.

also the mudtiple correlation coetli-
cient, The multiple correlation
coelTicient is a number varying
between 0 and +1 that indicates the
degree to which the independent
variables in combination predict
accurately the dependent variable,
A value of 0 means that the in-
dependent variables are of no help
in predicting the dependent vari-
able, A high value means they
predict the dependent variable well,

When a variable consists of
several unordered categories, like
the seven administrative regions of’
the Massachusetts youth correctional
system, we represent each category
as 4 separate variable, scored Lif a
person is in that category, 0 other-
wise. Thus a person who was in
Region I would have a svore of 1 on
the Region I dichotomous variable,
and a score of 0-on the other region
variables,

Consider the following hypothe-
tical results:

School
Placement
Region | 4
Region It S
Region VII -3
Years of schooling 2
Regression constant A
Multiple correlation 78

Notice that Regions I, 11, and VII

are included and the other regions
are omitted. The omission means
that the regression cocfficients of the
omitted regions-are not significantly
different from 0. The regression con-
stant gives the predicted value of the
dependent variable school placement,
when a youth has no schooling and

is not in Region I, I1, or VII (has
scores of 0 on all these variables) or
in other words has 110 s¢hooling and
is in Region II1, IV, V, or VL. The
regression coefficient for years of
schooling indicates how much the
predicted value fur school placement
increases for each year of schooling
the youth has, The negative regrussion
soetficient for Region VII indicates
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how much the predicted value for
school placement decreuses i1 the
youth were in Region VI, compared
to what it would be it the youth were
in Region 1H, IV, V, or VL. Similarly
the positive regression coetlicients for
Regions [and 1 indicate how much
the predicted value for school phice-
ment would fnereuse i the vouth were
in Region T or 1, compared to Regions
HL IV Voor VI The higher the pre-
dicted value tor school placement the
more likely the youth will be putinto

a school placement. The multiple cor-
relation of W78 indicates that the
independent varfables region and
years of schooling predict schoul
placenent rather well,

We will indicate the degree of
statistical significance of the re-
gression coefficients and the multiple
correlation coeflicients by asterisks.
One asterisk indicates the .08 level,
two the .01 level, and three the 001
level.® Thus, the more asterisks, the
more signilicantly the coefficient is
different from 0. Within a column
representing results for a particular
dependent variable the number of
asterisks can be taken as a rough
indication of the degree to which an
independent variable contributes to
the predictability of the dependent

8 Significafice tests with dichotomous
dependent variables are frequently con-
sidered a problem. However the F test asso-
ciated with the multiple correlation coeffi-
cient appears to be the same as Hotelling’s
T2, a test usedd in ctiseriminant function
analtysis. This would suggest that the sig-
nificance test associnted with the multiple
correlation is appropriate even with a di-
chotomous dependent variable as long as
there are continuous variables among the
independent variables or as long as the
dichotomous independent variables are
numerous enough to add up to a discriimi-
nant function that is approximately con-
tinuous. Significance tests for the individual
independent variables are probably accurate
for continuous independent variables but
only approximate for dichotomous inde-
pendent vagiables.

varlable. The more asterisks the more
the variable contributes to predict-
ability.

Detention

Befure moving to a discussion of
detention decisions, we will present
a few selected backpround character-
istics of the youth in the cohort
sample. Thirty-two percent of the
372 youth in the completed sample
reported that they were committed
or referred to the department be-
cause they had been charged with
property offenses (e.g., breaking
and entering and larceny). Twenty-
one percent had been charged with
stealing cars, 20 percent for juvenile
or status offenses (e.g., runaway,
stubborn child), 8 percent for prop-
erty and person oifenses (e.g.,
armed robbery, robbery), 9 percent
for crimes against person (e.g.,
homicide, rape, assault), 3 percent
for drug use, 2 percent for public
misbehavior (e.g., drunkenness,
loudness), and 5 percent {or other
miscellaneous offenses.

Males constitute 83 percent of
the sample. They are most likely to
be in' DYS for stealing cars or for
property offenses, while females
are moie likely to be in for juvenile
status offenses, Fourteen percent of
the sample are black, 82 percent
white, and 3 percent othar, Blacks
tend to be in DYS for property and
person offenses and not for juvenile
olfenses. On the other hand, being
white is strongly and positively
correlated with juvenile offenses,
somewhat positively related to drug
offenses and stealing cars, but
negatively correlated with property
and person or person offenses, While
62 percent are 16 years of age or
over, there is no apparent relation-

ship between age and type of offense.

Forty-one percent of the sample
attended school regularly prior to
being placed in DYS; 13 percent
attended infrequently, and 45 per-
cent had dropped ocut of school.
Youth attending school regularly are

most likely to be in DYS for juvenile
or status offenses. These youth arer
also somewhat associated with drug
offenses and property and person
offenses, Youth who have dropped
out are more likely to be in for
stealing cars, Leaving school is aiso
somewhat related to erimes against
property and crimes against persons.

Forty-one percent of the sample
come from intact families: that is,
both natural parents live at home.
Thirteen percent come from homes
with one natural parent and one step-
parent, Thirty-five percent come
from single parent homes, and 8 per-
cent live with other adults. Four
percent live in settings with no adult
head of household before being placed
in DYS.

Early in 1975 the center issued
a report that specifically dealt with
issues related to detention issues.’
Accoriingly, we will only describe
here the key detention decisions in
order to place them in their proper
perspective as part of the process
through which many DYS youth
proceed,

In the course of the larger re-
search project we attempt to de-
scribe the detention and the place-
ment process and the criteria used
in making these decisions by inter-
viewing court liaison stafT, regional
placement personnel, and persons
within the various programs who
arc responsible for intake. It is clear
that matching youth with detention
and placement programs involves a
considerable amount of intuition and
trial and error as well as reliance on
the more objectifiable characteristics
of youth. In this analysis, however,
we will examine the assignment of
youth to detention units and their
initial placement simply by looking

9 Robert B, Coates, Alden D, Miller,
Lloyd E. Ollin, *“Juvenile Detention and Tts
Consequences,” unpublished paper, Center
for Criminal Justice, Harvard Law School,
mimeo., January 1975,
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at the characteristics of the youth.
This will serve to determine to what
extent these characteristics will per-
mit predictions about the kinds of
programs to which youth will be
assigned,

For the most part we will be con-
cerned here with the department’s
decision about which type of de-
tention facility to use, Of the 372
committed or referred youth com-
prising the completed sample, how-
ever, 237 were detained and 135 were
not. Thus we can also look at sizable
subsamples of youth who were either
(1) comniitted or reterred to DYS
and previously detained; or (2) com-
mitted or referred to the department
but not previously detained in a
juvenile detention center.

After analyzing a wide number of
background variables very little could
be said about the factors that prompted
the decision to detain or not detain
the youth eventually committed or
referred to DYS, It should be clear
that our sample is not fully repre-
sentative of the large number of
youth coming before the court, for
whom decisions about detention must
be made. Further, since this is not a
study of the actual court proceeding,
we are unable to rule out the possi-
hility that interpersonal interactions
within the hearing process might tend
to influence the decision in some
systematic, reasonable manner, For
the sample being analyzed here, we
sought to reanalyze the detention
decision, this time with the more

Table 4.6

Muitiple Regression of “Nondetained™
on Background Variables.

Mother in white-collar

employment R i
Years of schooling

(grade) 06 | gk
Region V - 1976%*
Region VI -, 1 8130k
Regression constant 844
Multiple correlation 3L 3okk




powerful statistical technique of re-
gression analysis. Again we discover
very little to help us predict who will
be detained aad who will not amoag
those subsequently committed or
referred by the court to DYS.

We can say that youth whose
mothers are employed in white-
collar oceupations are less likely
than others to be detained, Also
youth who are closer to completing
their schooling are not as likely to
be detained as youth in the lower
grades. On the other hand youth
residing in Regions V and VI (South
Shote and Boston) are more likely
to be detained than youth in other
regions, Thus it may be the case
that those who come from famities
with relatively higher status and who
are closer to graduation are less
likely to be detained. However, the
decision seems to be largely influ-
enced by where one lives, as a
reflection perhaps of court policies,
available facilities, and other vari-
ables as yet unexplored. In any case
the decision to detain, in our sample,
does not appear 1o be based on
characteristics of the youth and his
involveraent in delinquency.

Once the decision to detain has
heen made by the court, DYS must
decide where to hold the youth while
awaiting court appearance. Again
using the controlling technique of
regression analysis we can determine
which factors significantly influence
that decision, The three kinds of
detention alternatives are custodial,
treatment, and sheltercare, Thirty-
one percent of the detained youth
in our sample were held in custodial
units, 27 percent in treatment units
and 41 percent in sheltercare units,

There is considerable variation of
detention placement by region,
Youth in Region VI are apt to be
held in custodial detention and
seldom in sheltercare. In Regions 1
and II youth will most probably be
held in treatment units and not in
custodial or sheltercare programs.
Youth in the other regions tend to

be detained in sheltercare and cus-

Table 4.7

Multiple Regression of Place of Detention on Background Variables,

Custody Treatment Sheltercare
Region | <243 ek BOSD MR YRR
Region 11 © DTGk 887k 0200 %%*
Region IV L2663 %#* - 35O NAH
White-collar father -, 197 6%k 19764k
Father only 2267
Current charge-person 2707
Self-reported past crimes

Cars alone A620%*

Cars with others ~,1203%
Ran from DYS unit L BOQHH W23k
Friends smoke marijuana 4205%
Friends want to be part of
society 3320 %k —~ 1712%%
Do not “hang out* with DYS
kids -, 1607%*
Age -.0390*
Female 4254
Regression constant .200 -,022 1,302
Multiple correlation 64 3kk K9 A JT3GHAR

todial programs. Thus where one is
detained is also largely influenced by
where one lives.

Other factors related to this de-
cision include characteristics of the
family. Youth who have fathers in
white-collar employment are not
likely to be detained in custodial
detention but will probably be de-
tained in sheltercare units. Youth
with only a father as head of house-
hold are more likely to be placed in
sheltercare units than other children.

66

The nature of the current offense
charge is also related to detention
placement, 1t is likely that youth who
are charged with crimes against per-
sons will be detained in secure care,
It should be noted, however, that the
nature of the charge did not enable
us to predict the decision to detain
or not. Also, youth who have a
history of stealing cars will probably
be detained in custodial units, par-
ticularly if they engaged in this
activity alone rather than with others.

The decision where to detain is
also shaped in part by the experience
that DYS has had with those youth
in the past. Youth who have pre-
viously run from DYS are more
likely to be detained in custodial
units than those who have not, and
those who have run are not as likely
to be held in sheltercare units.

Youth whose friends vse marijuana
or are not generally former DYS
charges are more likely to be held in
the shelter care units. Youth who
believe that their friends want to
become part of society are more apt
to be held in custodial units. Younger
youth tend to be more often repre-
sented in the shelter care units than
older youth, and females are more
likely to be placed in treatment units
than males,

While the sample thus displays
little logic for the decision to detain,
more justification appears for the
decision about place of detention,
particularly in terms of youth charged
with person offenses and youth who
have previously run from the depart-
ment. Still the overriding factor
determining where youth are de-
tained appears to be where they
reside; in other words, where the
youth are detained may be largely
influenced by the availability of
detention places.

hiitial Placemnent

We have classified programs in which
DYS youth can be placed into four
categories: secure care, a group
home, foster care, and nonresidential
care, Secure care consists of those
programs, public and private, that
provide fairly intensive services in a
secure residential setting, In almost
all instances these settings are locked,
Types of treatment range from in-
tensive group encounter programs
specializing in the “concept model,”
or programs providing remedial
educational skills, to programs which
offer very little but shelter. Group
home programs encompass a great
variety of treatment or simple main-

tenance objectives, Treatment goals
range from fairly intensive psycho-
logical change orientations to pro-
grams that try to provide a normal
atmosphere from which participants
may take part in the day-to-day life
of the community, Foster care may
be of short or long duration. As with
the other programs, the nature of
foster care varies considerably, Some
youth in temporary plucements re-
ceive shelter and routine casework
from the regional offices, Other
youtl in longer term placements
may become more invelved in the
normal routines of the community
in which the foster home is located.
Nonresidential programs refer to
services provided to youth living in
their own homes or in some alter-
native situation, but not in the pro-
gram residence. The type of non-
residential service varies considerably,

including different recieation facilities,

tutorial education, counseling, or
work experiences.

For this preliminary analysis
these four program types can be
ranged on our continuum of com-
munity-based programs from secure
care as the least community-based
through group homes and foster care
to nonresidential care ay the most
community-based. This will permit
us to make some tentative assess-
ments of community lirkage later
in this report. The ratio:nale for this
arrangement is both « pidor and
based on extensive day-ro-day obser-
vation of program operations. The
placement of program types on the
continuum will be much refined in
later analyses. We intend to sub-
classify the group homes into several
categories thas reflect the principal
programatic thrust of the programs,
With the cross-sectional data com-
bined with the longitudinal data, we
plan to arrange program types on the
community-based continuum ac-
cording to a more compyehensive
empirical assessment of {he extent
and quality of community linkages.

Given the four types of programs
as they are currently classified, how
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do youth in these programs differ
from one another if at all? Before
trying to assess the immediate or
long-run impact of the programs, we
must try to determine why youth
are initially placed in specific pro-
grams and the extent to which the
different program types select dif-
ferent types of youth,

By region, youngsters in Region
IV (North Shore) were less likely to
be in group homes than youth in
other regions; youth in Region 11
(middle) were more likely to be
placed in foster homes; and, alter
controlling for other factors, none
of the regions were positively associ-
ated with aonresidential programs
except Region Ul (Cambridge and
adjoining areas north and west),

Femules in the sample correlate
somewhat with secure care while
muales correlate strongly with group
homes and non:esidential programs,
This may in part reflect the less
diverse range of programs available
to girls than boys as well as their
differential response to the various
types of programs. Blacks and
younger youth are associated with
nonresidential placements.

Family characteristics are some-
what related to initial placement,
Youth living with both natural
parents are not likely to be placed
in nonresidential programs. Nor are
youth from families without fathers,
or with fathers either in semi-skilled
or unskilled employment, or where
mothers are engaged in white-collar
employment. Youth from families
without mothers or with unemployed
mothers are more likely to be placed
in nonresidential alternatives.

Youth who were attending school
regularly prior to being conimitted
or referred to DYS are more likely
to be in nonresidential programs and
less likely to be held in secure care,
Youngsters who do not hang around
with other DYS youth are also more
likely to be placed in nonresidential
programs. Youth who indicate that
their friends tend to be younger than
themselves are likely to be placed in



Table 4.8 either secure care or nonresidential or with other youth, that violated In order to obtain a penerel assess-
programs. I~ys. Answers to these questions ment of experiences in the various
Multiple Regression of Initial Placement on Background Variables, The decisions 1o detain and where are not necessarily related to the programs, youth were questioned
e e o e e Fostr to detain have considerable impact current charge. Youngsters who about the kinds of relationships they
Sg‘flll“\’e (l’;gl‘:]lé lm;i Nonresidential -on initial placement within DYS. participated with other youth in had with program staff. For this
e e e e e e e et 1 - Detained youth are more likely to be property offenses, drug offenses, analysis, we treated each program
Region ! . = 2.9957:‘;::: placed in secure care than youth who property and person offi nses, and experience as a case; because some
Region I1 , 2730k . 72.9405#;'** were not detained, while the tatter car stealing are not likely to be youth experience more than one
Region 1V - 2223h 2799 *" are more likety to be placed in non- found in nonresidential programs. program as they move through the
Region V 1 (’09*::: residential programs. Furthermore, The drug offenders will generally DYS system, the total number of
Region VI ‘ 1758 youngsters detained in secure care be placed in group homes, while the program experiences exceeds the
Region VI ' , ~-.3408% % are likely to be placed in secure youth with crimes against property number of youth samples. Of partic-
3 {729%# AL 297G programs, Youth detained in treat- or person will be placed in secure ular interest were relationships in-
Female . T o 301 §HEx ment units are more likely to be care. Persons in the sample who tend volving communication, decision-
Black | 0446%H placed in nonresidential programs; to commit crimes alone are more making. providing help, and the
Ape _ youth detained in shelter care units likely to be found in nonresidential punishing or rewarding of behavior,
Maother and father - 2044%%E are more likely to be placed in group programs; this is also true for property Responses to these questions in
Father only ' STBSH homies; and there is no significant offenders and juvenile offenders. Table 4.9 indicate that youth have
Mother only ' ) , ~1433f** differential impact of detention on The car thief, however, is more different experiences depending on
Father unskitled - 5087w foster home placement. Because we likely to be placed in a group home, the type of program with which they
Father semiskilled -.0819%k# find little rational evidence as to why Youth who have white-collar job are involved. For example, &1 per-
Mnther white-collar SL313zEm some youth are detained and others aspirations are not likely to be placed cent of the youth in nonresidential
Mother unemiployed , - 1193* REE R 1459 not. and because place of detention in secure care but will more likely programs said that staff tried to
. 1241 % 01644 scems largely a product ot the avail- be placed 1 group homes. Youth explain to them what was happening
Go to school regularly ) 024 '1(47*** ability of services in the region of aspiring to skilled jobs are not likely in the program, as compared to 73
Do not *“hang vut™ with DYS kids i '1 ;L.' 1 residence, the statistical relationship to be placed in nonresidential pro- pereent in group homes, 68 per-
Friends younger L 3 .?7;% { ok between the detention variables grams. Youngsters who have run from cent in foster care, and 56 percent
Eriends use marijuana " (being detained and being detained DYS nreviously are not likely to be in secure care. Nonresidential pro-
Nondetained - 197pHeE S240%HE in a secure care unit) and placement placed in nonresidential or group grams and foster care cansistently
Detained in custody - 3SRk 330k . in a secure care unit should raise a home programs. o recelvc{d more {favorable assessments
Detained in chmm‘cnl L3RG HAE 3,171 3%%% note of caution. It seems quite likely To summarize initial placement, than did group homes or secure
X that some youth are being detained constellations of variables seem to be care. Forty-seven percent in non-
Eriends want to he part of society ~.1499% ,4()10*’*i* in cust(-)dy units simply because slots most directly .related toa youth"s residgnt%a] and 44 percent in foster
Friends want o et away (rom sociely J3129Ex are available, However, the fact that chances of being placed ina particular care uu}xf:ﬂtf-:d that. t!my hfld op-
. they have been detained prior to program type. Placement in secure portunities to participate in decision
Current charge ‘ N Qs commitment and placement seems to care tends to be strongly associated making by actually making choices,
Juvenite .0980* 1169 - signify to other decision makers that with the youth’s detention history while only 33 percent of youth in
Person 266274 the youngsters thereafter require and whether he has younger friends. group homes and 26 percent in
. secure care services. If he has positive linkages with the secure care said that they were able
Self-reported past crimes Cmmn g e hn4gH Youth who inuicate that their school he will most likely not be to make choices.
Drugs with others 2221 ' 77;9’-7*** friends want to be part of society or placed in secure care. Youth placed To determine to what extent
Property with others . e - L GazHHn want to get away from society are in group homes tend to have his- program staff were actually trying
Property and person with others 14237 ' | 7§:,a=*,;; associated with nonresidential pro- tories of drug or car-related offenses to advocate for youth in the com-
Cars with others ' ok ‘ A grams (as opposed to those youth and have not previously run from munity or trying to reintegrate the
Cars alone ' RO 2377 ER* who want to hit back at society or DYS programs. Youth in foster youth by linking them witl: positive
PTUP“T‘.V alone ‘ 2633 2253% ;00"’*** simply coexist with society). In terms homes tend to be juvenile status supporis in the community, youth
Juvenile alone 2633 = T of offenses, youth charged with status  offenders from homes that are were asked how program staff tried
Aspesations ' . N offenses are likel}l to be placed in probably less f“manciall).r secure. to help. They were asked to degic].e
Job-skilled —.6398%¥* fo.ster h~omes while youth charged Youth placed in nonresidential pro- whether staff were merely providing
Job whita-collar 57T 287 with crimes against persons are some- grams tend to be black, from less encouragement or whether they were
what likely to be found in nonresi- stable and financially secure homes, actually trying to find jobs for them,
Ran from £YS . 1666%#* - 150 ek deﬂtﬁﬂl programs. Another way of to have committed crimes against place them in alternative schools, or
Regression constant 346 878 021 358 lofikmg at offense history is to deter- the petson, and to have done much introduce them to youth-oriented
© ) mine what kinds of activities the of their criminal activity alone rather programs. Fifiy-one percent of youth
Muttiple correlation 533%H% Y A4k BEGEE youth were involved in, either alone than with others. in nonresidential progrars and 43

68 , 69




Table 4.9

Si:!l Relationships by Type of Progr

Relationship

Lo Do stalf try to make you understand what is
happening? ‘
a) Yes
b) Sometimes
¢) No
Total 7%
Total N

2. Do stafT let you share in decisions?
a) No
b) Yes, ask youth
¢) Yes, let youth make choices
Total %
Total N

3. Do stafT he
1) No
b) Yes, encourage youth
¢) Yes, help youth get jobs, into
programs
Total %
Total N

Ip you stay out of trouble?

alternative

4. Will staff punish youth?

4) No

b} Yes, separate from group

¢) Take away privileges

d)} Yes, hit youth

e) Yes, embarass youth

f) Yes, make you feel guilty
Total %
Total N

n

- Do staff punish youth for what other kids do?
a) Regularly ‘

b) Sometimes

¢) Never or hard yever
Total ¢
Total N
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ami,

e ettt et

W_m,a,._-m‘ﬁ,..w.‘j‘:y pe ()f[’ro;;r‘lll;
Secure Grou Mmml: oster
‘OSt
| Care‘ | Hf’f?;., Hgfn%r Nonresidential
56 73 68 81
16 15 15 7"
ﬂ
f00 TQ Too o
) 00 100 1
(106) (259) (53) (22)
38 26 19 9
f" 41 36 44 ‘
26 32 44 46
100 100 100 100 "
(105) (255 (52) (43)
37 19 15 12
39 52 41 37
25 29 43 51
100 100 700 T00
‘ | 100
(101) (250) (53) (43)
1 i 17 17 39 ‘
i; [0 7 19
N 64 61 37
7 > 4 0
2 3 2 2
3 4 0 > |
100 100 1000 0
| , 0 100
(105) (253) (54) (43)
8 22 2
2 20 1
28 33 33 2;
34 45 47 67
100 100 100 100
(93) (216) (45) (@n

Table 4.9 (continued)

Staff Relationships by Type of Program.

it

~ Type of Program

Foster

Refationship Secure Group Nonresidential
Care Home Home
6. Do stafl reward you if you do well?
a) No 31 21 34 16
b) Yes. include me 15 6 ) 12
¢) Yes, additional privileges 38 35 34 42
d) Yes, make me look good in front of.others 3 7 2 S
e) Yes, make me feel good 13 31 21 26
Total % 100 100 100 100
Total N (100) (25hH (53) (43)
7. Do stafT reward you for what otlier kids do?
1) Regularly 18 21 22 22
b) Sometimes 16 22 14 14
¢) Never or hardly ever __66 N 64 _64
Tutal ¢ 120 100 100 100
(74 (201) (36) (36)

Total N

percent in foster care indicated that
staff tried to develop such linkages
while 29 percent of youth in group
homes and, somewhat surprisingly,
25 percent in secure care facilities
felt this way. Over half the youth in
group homes felt that staff tried to
help by providing encouragement.
While these data do not comprise an
adequate test of how a program is
linked with the larger community, it
is clear that the group homes are not
regarded by youth as helping them
become re-established in the com-
munity to a significantly greater
extent than the secure care facilities.
The cross-sectional data and sub-
culture data should provide more
detailed answers to the question of
community linkage. If a large num-
ber of group homes create small,
isolated environments, even though
relatively humane compared to the
training schools, then we will need
to explore more fully the lack of
community linkages. Is it because of
the nature of the clients, the re-
sistance of the community, the in-
clinations of the staff, or the role of

group homes in the larger DYS
structure of services?

The deminant pattern of punish-
ment across all program types is to
take away privileges. In secure pro-
grams separating out difficult-to-
control youth is a close second re-
sponse. Forty percent of the youth
in nonresidential programs said that
youth were not punished. There is
also a greater tendency in secure
programs to punish a group of youth
for what one or two may have done.
The dominant mode of rewarding
good behavior is providing addi-
tional privileges. The second mdst
often mentioned response, except
in secure care, is “making the individ-
ual feel good.” Few programs reward
the entire group for what one person
has done.

Some interesting response pat-
terns not indicated in Table 4.9
occur when youth are asked to
assess their chances of not getting
into trouble again. Sixty percent of
the foster care youth felt that they
had an cxcellent chance, compared
to 47 percent in secure programs,
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These responses represent what
turns out to be a fairly realistic
assessment of their chances, as will
be seen in later sections of this re-
port when recidivism is analyzed for
the cohort sample.

This brief look at youth assess-
ment of their relationships with
program staff clearly indicates that
from their point of view they do
Jwive qualitatively different experi-
ences depending upon the type of
program in which they are placed.
Because initial placement is largely
determined by the range of services
available within the region in whicl
one resides, rather tha by other
background characteristics, these
data would tend to suggest that
regions without adequate foster care
and nonresidential programs should
make concerted efforts to expand
their program alternatives.



The Community: Long-Run
Impuact

Relationships with Significant Others

The long-run impact of program
experiences in DYS can be measured
in part by the quality of the linkages
or relationships with various signifi-
sant others in the community, but

a full analysis of these linkages will
have to await more comprehensive
analysis of the data. Program experi-
ence is but one of many variables
that influence relationships in the
community. In Table 4.10, we ex-
plore one of these related variables.
When we asked youth whether their
“hosses™ at work tended to help
them or not in finding links to the
community, we discovered that final
nonresidential placement or de-
tention in a treatment unit are the
only program variables related to
this variable, We have coded the
“help™ variable 1 if bosses were not
helpful and 0 if they were helpful

or il they were not in contact with
the youth. The variable thus repre-
sents unhelpful contact. Participa-
tion in a nonresidential program is
associated with bosses either helping
or having no contact with the youth,
while being detained in a treatment
unit prior to court is associated with
bosses not helping, This latter re-
lationship is the strongest of all the
variables related to bosses helping.
Youth not detained are more likely
to report that bosses do not help
than youth detained. The detention
relationships are indicative of a
trend for early decisions in the
juvenile justice process to contribute
greatly to not only immediate but
long-range consequences.

Regions I, 11, and VI are related
to bosses helping while in other
regions youth are more likely to
believe that bosses do not help. Males
are more likely than females to view
bosses as not helping. Blacks are not
likely to consider bosses helpful.
Youth living with both parents are
less likely to find bosses not helpful

Table 4.10

Multiple Regression of “Unhelpful Contact with Supervisor at Work” on

Background and Program Variables.

Final nonresidential
Detention treatment®
Nondetained

Ran from DYS unit

Region |
Region 11
Region VI

Female
Black

Mother and father
Father only

Father unskilled
Mother white-collar

Seif-reported past crimes
Cars with others
Property and person with others
Drugs with others
Property alone
Juvenile alone
Current charge-person
Friends smoke marijuana

Aspirations: job-skilled

Friends want to get away from society
Friends want to be part of society
Friends want to get back at society
Do not “hang out® with DYS kids

Regression constant

Multiple correlation

. ~.3234 w0
5.5487

7907+
~3187e

~5.1209 %+
...45()73*#*
~1.0306%#*

e G6ET R
A4506%%%

.._.3965***

8763%
~1,0708##*
~ 4558 K

- 4145w
~ 489B H#*
38901
3776%#
5873 %k
4961 wrx
6396%*

9949
5934w
6503 %
3251k
3403
~.670

954 HHx

& The extraordinarily large absolute values of regression coefficients for detention treat-
ment and Regions I and II in columns of this and other tables where these three variables
appear together are probably contributed to by rounding error in the computer because
of the high correlation of detention treatment with these two regional variables,

than youth living with their fathers
only. Youth with a history of partici-
pating with others in car theft,
property and person offenses, or
drugs are likely to find bosses help-

ful, while youth with a current charge
of a crime against a person or a
history of property or status offenses
alone are more likely to find bosses
not helpful.

Another very crucial relationship
for juveniles in trouble is their re-
lationship with police. As noted in
Table 4.11, youngsters in the sample
who are status offenders, who have
been detained in a treatment unit
or who do not “hang out” with
other DYS youth indicate that they
either have rewarding experiences
with the police or little contact at
all. Generally youth who have been
detained and youth initially placed
in secure care indicate that police
do not reward them for good be-
havior.

Table 4.11

Multiple Regression of “Unrewarding
Contact with the Police™ on Back-
ground and Program Variables.

Current charge-juvenile  —,2943%#*
Detention treatr2nt —~1692%*
Do not “hang out™

with DYS kids ~.1051*%
Nondetained ~.0995%
Initial secure 1465%%
Regression constant 931
Multiple correlation 418k

Another key relationship for
many youth is their association with
a community service program once
they leave DYS. Youth were asked
to recall what they considered to be
the best community program in
which they participated. They were
then asked whether this program
evaluated them as “good kids.”
Youth in Regions I, IL, and VI, as
shown in Table 4,12, are less likely
to perceive themselves as being con-
sidered “good kids” than are youth
in other regions. Youth who were
not detained and those detained in
treatment units are likely to sense
that the community service program
regards them as “good kids.” Males
are more likely to have a positive

*

perception than females, and blacks
Delieve that they are viewed posi-,
tively. Youth whose fathers are in
unskilled employment or whose
mothers have white-collar employ-
ment do not see themselves re-
garded as “good kids.” On the other

Table 4.12

hand youth who live with their
fathers only or whose mothers are
unemployed are likely to feel that
the program considers them “‘good
kids.” Youngsters who have a history
of stealing cats or committing status
or property offenses alone are likely

Multiple Regression of “Best Community Program Thinks the Youth
Is a Good Kid” on Background and Program Variables.

Region |
Region Il
Region VI

Nondetained
Detention trgatment

Female
Black

Father unskilled
Mother white-collar
Mother unemployed
Father only

Self-reported past crimes
Cars alone
Juvenile alone
Property alone
Property with others
Drugs with others

Current charge-person
Sequence secure
Sequence nonresidential
Initial group home

Ran from a DYS unit

Friends smoke marijuana

Friends want to get away from society

Friends want to be part of society
Years of schaoling (grade)
Regression constant

Multiple correlation

24961 ¥#
~2.5467
- 5995k

42635
2,8642%

2219wk

347w
— G117
~ 2648w

15428k
B64QH**

1198*
3162%%
211 2%k
~ 1442k
— 1945w
33 5%
— ‘3420***
— 7664%K%
— 2130%%
— 2054
2941%#%

34035
2619w+

.0320%*
- .503

L15%**
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to helieve that they are regarded as
good kids. Youth with a history of
participating with others in drug use
or properly offenses do not believe
that community service programs
rate them as good kids. In terms of
placement pragram, youth who begin
and end their sequence of program
assignments in a secure or nonresi-
dential program and youth plac:d
initially in group home programs do
not share positive perceptions.

In addition to direct questions
about relationships between youth
and significant others, the longitu-
dinal study relies on the more in-
direct semantic differential tech-
nique to probe those relationships.
The semantic differential consists of
having youth indicate on a seven-
point scale bipolar adjective list,
composed of such adjectives as good-
bad and fair-unfair, their rating of
several significant others sueh as
mother, father, police, and program
staff. Youth are first asked to indi-
cate how they feel about the signif-
icant other in question end then to
indicate how the significant other
would rate them. In later analyses,
responses will be scrutinized to
provide a basis for assessing self-
image and any change in self-image
as the youih move through the
juvenile justice process. At this time
we will only look at the evaluation
dimension of the semantic differ-
ential for a few significant others in
order to indicate how the data will
describe the nature of the relation-
ships and thereby provide us with a
description of the youths’ links with
the community.

Among the significant hers are
the police. Table 4.13 retlects the
variables that influence how youth
cvaluate police. Youth charged with
status offenses are more likely to be
positive toward the police than youth
charged with other offenses. Youth
who do not hang around with other
DYS youth, who come from white-
collar families, and who attend
school regularly are also more likely
to perceive police positively. And

Table 4.13

Multiple Regression of “Youth Evaluation of Police” on Background and

Program Variables.

Current charge-juvenile
Self-reported past crimes
Property and person with others
Property alone

Do not “hang out” with DYS Kids
“Hang out” with same kids

FFather white-collar
Attend school regularly
Region I

Regression constant

Multiple correlation

510375+

~2.9837%
- 1.7444%

3.0164%*
-2.7644 %

2.3645%

.3348%

2.7112%
14.273%

500#4

youth in Region II {(middle of state)
tend to be more favorably disposed
toward the police than youth living
in other regions. On the other hand,
youth who expect to hang around
with the same youth they did before
getting into trouble, and who have a
history of either property or property
and person offenses are more likely
to be negatively disposed toward
the police. These youth are more
frequently cast in an adversary role
with the police and this probably
explains their differential responses.
Youth were also asked how they
think their friends feel about them. As

noted in Table 4.14, if they were black,

male, young, had not been previously
detaihed, or, if detained, held in a
treatment unit, they tended to believe
that their friends saw them favorably,
This image was also favorable if they
came {rom families where the mother
was unemployed, or where there was
only a father as head of household.

A favorable image was also associated
with a history of acting alone, partic-
ularly in status and property offenses,

and having friends who use pot but are

not former DYS charges and who
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want to either be part of or get away
from society. Youth did not feel

that their friends evaluated them
favorably if they were {rom families
with either both natural parents or
the mother only, with a father en-
gaged in unskilled employment or a
mother engaged in white-collar em-
ployment. Unfavorable images were
also associated with being previously
committed to DYS and having run
from DYS; or having committed
crimes with other youngsters, partic-
ularly property, property and person,
car theft, and drug offenses. In terms
of DYS programing, youth whosz
final program experience was a non-
residential program were more likely
to feel that their friends evaluated
them less favorably than youth in
other programs. This may have been
because nonresidential program youth
are more clearly identified to their
friends as youth in trouble and re-
ceiving services. Youth from Regions
ITI and V were more likely to believe
that their friends viewed them favor-
ably than did youth from other
regions.

Table 4.14

Multiple Regression of “Eriends’ Evaluation of Youth” on Background and

Program Variables, )

Black
Female
Age

Nondetained
Detained treatment
Prior commitment

Father and mother
Father only
Mother only

Father unskilled
Mother white-collar

. Mother unemployed

Current charge-person
Self-reported past crimes

Juvenile alone

Property alone

Property with others

Drugs with others

Property and person with others

Cars with others

Ran from DYS unit
Friends smoke marijuana

Friends want to be part of society
Friends want to get away from society

Do no “hang out” with DYS kids
Aspirations: job-skilled

Sequence Nonresidential
Final Nonresidential

Region [
Region 11
Region IV
Region V
Region VI
Region ViI

Regression constant

Multiple correlation

79225
~10.3102##%
14062
16.4275 %%+
~3.3910%#+

-13.5555% %%
16.7780%+

- 7.605 3%

~17.4195w8%
~9.2402%
58528

10.6458=&=k:§:

13,6359

8.9705 %+
~6.64371+
~§.6409 4%
-7.6858 ¥
~5.243 1

~8.,733Q%*
12.")899?\'5*44

11.7072% %%
8.5997#*%

5755744+
-25.1287#4+

- 11.3423%%x
-10.9449%#*

-107.1718%%%
-104.5654%#*
-0,3425H#%
6.0468 %%+
~29,2460%**
-11.2363%*#

52.562

941w

75

Finally we will look at those vari-
ables which tend to be associated
with a positive self~image. Youth
were asked to evaluate themselves,
with the results shown in Table 4,185,
Youth had more favorable self<images
if they had been detained, and those
detained in shelter care and custodial
units were more apt to have positive
self-images than youth detained in
treatment units. Youth who had
fathers employed in white-collar jobs
and youth charged with status of-
fenses were associated with positive
self-images. Youth who indicated
that their friends wanted to get away
from society tended to think less
favorably of themselves. Again we
discover that the eariy expericnces
with detention have a stronger im-
pact on long-run results than the
more immediate program experi-
ences, It is clear that caution must be
exercised in the decision to detain
since some youth appatently gain
coveted reputations or enhanced
self-images because they are de-
tained; it would appear lllzlg/g??()r these
youth detention fosters a greater
stake in a delinquent career,

This very exploratory section on
relationships has yiclded some rather
surprising results. The set of variables
with high associations that appear
consistently throughout the tables,
with the exception of the evaluation
of police, is the set of detention vari-
ables. We would have expected the
more immediate program experiences
to be more strongly related to the
subsequent community relationships
than detention, but these program
variables appear only sporadically.

[n addition to the detention items,
sonte background variables also in-
fluence the nature of relationships
from time to time. Still, the long-run
impact of not being detained or being
detained in specific kinds of units
comes through powerfully.




Table 4,15

Multiple Regression of “Self-Evaluation™ on Background and Program

Variables.

.

Nondetained
Detention treatment

Father white-collar

Current charge-juvenile

Friends wang to get away from society
Regression constant

Multiple correlation

Recidivism

The most prominent question for
many interested policy makers is
whether the new DYS system has

any appreciable effect on recidivism,
In the beginning section of this report
we compared current recidivisim rates
with those of the institution-based
system in fiscal year 1968, as fully as
presently available data permitted.

In that analysis recidivism was deter-
mined on the basis of official record
data, Since these data are not yet
available for all regions, however, our
analysis in this final section of the
report will employ a measure of re-
cidivism based on a follow-up of youth
by =eans of our own network of con-
tucts with the youth correctional sys-
tem, Reappearance in court is the
criterion of recidivism but this method
picks up those court appearances spe-
cifically that come to the attention

of personnel in the youth correctional
system, ordinarily because the youth
were detained by DYS for appearance
in court on & new offense. This method
thus tends to underestimate those
court appearances that involve less
serious charges, for which court ap-
pearances were not preceded by de-
tention. Such court appearances fre-
quently end in dismissal, Conse-
quently the rates of recidivism ob-

~2.1013%k
~2.0103%*

1.6586%

2223w

- 1 '915():{:x1:
29.515

303*:]::1:

tained by using this method are more
like those based on official records,
where the criterion of recidivism is

a court disposition involving proba-
tion or recommitment, as reported in
the first section. To obtain these rates
we followed the youtir for six months
beyond completion of a residential
prograi, or for nine months from

the beginning of a nonresidential pro-
gram, We counted recidivism oceor-
ring during program contact as well

as during the follow-up period,

We reported preliminary resuits of
this measure of recidivism on incom-
plete sarples of the first four regions
two years ago.'® Our more complete
data now do not significantly
change the estimates of recidivism for
those four regions, but they do.under-
score the importance of the rgser-
vations we stated at the time"concern-
ing any generalization from those
four regions to the state system asa
whole. As data accumulate, it is ap-
parent that other regions are turning
out differently. Finally it must be kept
in mind that we are talking only of
six-month rates, and the longer term

10 Quarterly Report, July 15, 1974,
Center for Criminad Justice, Harvard Law
School mimeo.
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rates that will eventually be available
from the official record checks may
be different,

For the completed youth in the
sample as of March 30, 1975, 34 per-
cent had recidivated. As shown in
Table 4,16, youth from Region 1
{western Massachusetts) were doing
best at staying out of trouble, followed
in order by youth in Regions 11, I,
IV, VIL, V, and VI. Black youth and
males are more likely to recidivate in
this initial six-month period, as are
youth who were previously committed
or referred to the department. Detained
youth, particularly those detained in
custodial units, are more likely to re-
cidivate than nondetained youth,

We can determine the relative im-
pact of program on recidivism by
looking at the recidivism rates in rela-
tion to the final program placement
from which youth are released into the
community. It should be noted that
here we add a “'no program” category
to designate those youth who either
were placed on traditional parole
without any formal program experi-
ence or ran from a program and re-
maingd unattached to any other pro-
gram. It is clear that youth from secure
care recidivate at a faster rate than
vouth in less secure programs, It is
possible that the department does
a good job of selecting out thots
youth who are higher risks and hold-
ing them in secure care. This inter-
pretation would be more convincing
if the detention decision were not so
closely related to placements. But
because those decisions appear to de-
pend to a large extent on factors un-
related to youth but instead to char-

acteristics of regions, it is possible that
some youth are misplaced in secure
care, with this placement having a
negative effect on their chances of
subsequently succeeding in the com-
munity. Since the recidivism risk of
permitting youth to participate in
the less secure programs is much less,
it would seem preferable to restrict
secure care to juveniles who clearly
need intensive supervision.

Table 4.16

S

Recidivism Rates by Selected Background gmr:}fﬁ&te}'istics.

Background Characteristics

Region
[
1l
111
v
A
Vi
vl

Race
Black
White

Sex
Pemale
Male

Prior commitment or referral
Yes
No

Detained/Nondetained
Detained
Nondetained

Where detained
Custodial
Treatment
Shelter care

Final placement
Secure care
Group home
Foster care
Nonresidential
No program

Percent Recidivating  Number
18 49
27 64
27 2
33 51
51 47

s 78 18
38 8
326
61 28
31 26
314
24 62
3 264
326
46 135
26 191
326
43 200
19 _]_l_z
326
59 61
32 63
40 85
209
60 63
27 157
19 41
23 34
4 El
326

Taking all of the background and
relationship variables in a regression
equation with recidivism as dependent.
shown in Table 4,17, we can assess
the differential impact of those vari-
ables that tend to be most associated
with recidivism while controlling for
all other variables, The variable most
strongly related fo recidivism is Region
VI, indicating a high probability of
recidivating for youth in the region.
While that is the case for the sample
represented here, the reader should re-
member that Region VI is underrepre-
sented in the completed sample, as of
March 30, 1975. Subsequent but still
incomplete returns indicate that the

final recidivism rate for the full sample
will be somewhat lower for this six-
month exposure period in Region V1.
Region V is also associated with re-
cidivism. In this region almost all of

Table 4,17

Multiple Regression of Recidivisim
on Background and Program
Variables.

Region V L2833

Repion VI 3673w
Region Vii 1525%
Nondetained - 725
Finat secure 617 5uE
Sequence seoure -.4060*
Ran from a DYS unit 790k

Friends smoke marijuana .1363%*

Parents no help ~.1343%
Staff no help 20072 %k
Current charge-person  =.1610%
Regression constant 1,296
Multiple correlation S51HEH

o e i b e R
e S b - A i e
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the youth in our sample are com-
pleted cases and consequently we
do notexpect any significant change
in the rate {(see Table 4.5). A possi-
hle explanation for the high rate of
recidivism in Region V is the relative
lack of program diversity in that re-
gion. Most youth there are either in
secure or group home programs with
little utilization of either foster homes
ur nonresidential programs. Region
VI is also slightly associated with the
likelihood of recidivating. The impor-
tanice of the original decision to detain
for longer run consequences is once
again underscored, since youth who
were not detained are not as likely to
recidivate as youth who were detained,
Controlling for other factors, the
influence of final program is similar
to what the original cross-tabular rela-
tionships suggested, although slightly
more complicated, Youth who are in
secure placements are more likely to
recidivate than youth in other less
secure placements, although this tend-
ency is lessened if a youth began in
a seeure placement and subsequently
ended there, This relationship supports
the notion of building rigorous safe-
puards around secure care placements
so that only those youth who really
require close supervision are actually
Placed in such programs, It also em-
phasizes the importance of monitoring
transfers from other programs to
sectire care. Secure care programs can-
not simply be seen as convenient “little
prisons” to force group home youth
into conformity. The ramifications of
secure care programs are too profound
to be handled without vigilance,

We aiso discover that youth who
have previously run from DYS are
more likely to recidivate, as are youth
who “have frieads who smoke mari-
juana.”

Only two of our relationship items
emerge through this rigorous control-
ling process as related to recidivism,
Somewhat surprisingly, youth who
believe that their parents are helping
or have no contact with the youth
tend to recidivate more than those
who feel their parents are unhelpful.

On the other hand, youth who say
that program staff do not help are
more likely to recidivate, This is
another indication that the type of
program does make a difference. It
also is an indication that where staff
are nof (rying to build community
linkages for youth, the youth suffer
long-run consequences of further cons
tact with the juvenile justice system.

The only offense category that is
related to recidivism in this regression
analysis is that of crimes against per-
sons. Youth who commit these types
of crimes are less likely to recidivate
than youth committing other kinds of
crimes,

Thus the types of variables that
tend to influence the chances of recid-
ivism most are: (1) the region where
a youngster resides; (2) whether the
youth was detained or placed in secute
care: and {3) whether he believes that
staff are trying to help him. Region is
related to the youngster’s program
experiences in terms of the range of
programs offered by a region and the
availability of placement opportuni-
ties.
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Implications of the Longitudinal
Study

The above analysis, although prelimi-
nary, has considerable implications
for policy and future research anatysis.
Clearly, the type of program place-
nient is related to a youth’s chances
of recidivating within the first six
months of exposure to the commu-
nity. Although youth in foster care
do best, followed by youth in non-
residential programs and youth in
group homes, the differences among
these program types arc not particu-
larly significant, But youth in these
programs 4o far better than yoith in
secure care programs. That the youth
in secure care are most likely to re-
cidivate seems reasonable because of
a tendency for the secure care units to
work with higher risk youth. Given
the analysis to date, however, it seems
likely that the higher recidivism of
secure care youtl is not solely related
to youth characteristics. Instead, their
fallure appears partially a result of ex-
periences they have within the secure
care programs and the attached nega-
tive labels which restrict their program
alternatives and. influence future deci-
sion makers.

Further analysis will incorporate
relationship, aspiration, and semantic
differential measures not included in
the present exploratory analysis--
especially measures basee on initial
interviews, These measures will be
important in distinguishing the effects
of selection from the efficacy of pro-
grams. We will also employ analytical
techniques borrowed from econo-
metrics in seeking to make this dis-
tinction. Even without such a distine-
tion, however, it is clear from the
present analysis that the great major-
ity of DYS youth do well i» nonsecure
settings without presenting an inordi-
nate danger to the public. Some critics
claim that the new nonsecure pro-
grams have constituted a revolving
door. That happens to be true of the
secure programs, which have high re-
cidivism rates and are much like the

more secure among the old institu-
tions in this respect. It is clearly not
true of the more open programs. At
this point it seems reasonab\’l_c both to
restrict secure care only to those youth
who cannot be handled in a less secure
program and to improve the quality of
secure care, During 1975 the depart-
ment, in fact, generated several new
secure ciare programs to replace some
of those in this sample, and it con-
tinues to wrestle with the difficulties
of monitoring intake Into secure care
programs,

Another implication is that the
regions with a more fully implemented
broad range of program alternatives
for youth are increasing the chances
of their youth succeeding in.the com-
munity. The data also display the con-
siderable variability among group
home programs in terms of their
ability to build linkages for youth in
the community, In future analyses,
we will subclassify this category in
order to determine the characteristics
of the groups that are best able to
establish the proper linkages.

The inordinate long-run impact of
early decisions, particularly detention
Jecisions, is very suggestive. Decisions
made early in the process tend to
restrict @ youth's program options.
For some youth this may be justifiable,
but long-run consequences are so sig-
nificant that the decisions to detain
and wherd to detain require careful
monitoring, These findings on the im-
pact of deténtien have implications *
for the deinstitutionalization of
status offenders. In Massachusetts
youth who fall into the category
of children-in-nieed-of-supervision
have been officially removed from
the authority of the Department of
Youth Services, but they continue to
be detained in DYS detention centers.
The data reported here certainly indi-

cate that detention in units that are
part of the juvenile justice system
should be avoided whenever possible.
The data would also tend to support
the notion of developing outside the
criminal justice system short-tern
emergency shelter care programs or

youth hostels as alternatives to the
customary detention units with their
implicit and explicit stigmatization.
Finally, while the less secure pro-
grams seem to work out better for
youth, it is probably unwise to assume
that they are so benign that youth who
would otherwise not be placed in DYS
should now be adjudicated and ex-
posed to those programs. It is possible
that youth who minimally penetrate the
formal justice system do better. Whether
minimal penetration means avoiding
DYS as much as possible or taking part
in a minimal program ol some nature
is still very much in question. As the
analysis continues we will be looking at
a compatison group of youth who were
detained but not placed in DYS. That
analysis may go further in addressing
this issue.
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V. Neutralizing
Community Resistance
To Group Homes

Robert B, Coates
and Alden D. Miller

This chapter was tirst published in
slightly different form under the title
“Nentralization of Community Resistance
o Group Homes,” in Yitzhak Bakal,
Closing Correctional Institutions (Lexing-
ton, Mass.: Lexingten Books, D, C. Heath
and Co., 1973), pp. 67-84. The authors
wish to express appreciation to Lioyd E.
Ohlin, and to Elinor Halprin for her help-
ful editorial assistance. Thanks are due
also to Judy Caldwell, Robert Fitzgerald,
and David Garwood who labored hard to
gather data for this analysis.

Part of the effort to refurm the treat-
ment of juvenile offenders in recent
years has focused on changing the *
treatment setting, Attempts have been
made to handle more youth within
community residential centers or group
homes in order to reduce the numbers
of youth served by traditional reform
schools and exposed to the degrading
effects that are so often part of such
institutional experiences. While the
group hore concept for troubled
youth is often philosophically accepted
in both professional and nonproles-
sional circies, the actual establishment
of group homes in local communities
is often vehemently resisted by resi-
dents.! Thus a very pragmatic issue
confronting both state and privately
operated agencies is how to handle
community resistance to group homes.
How can community resistance be
avoided or ameliorated when it arises?
This chapter describes the first
results of a continuing investigation
into the dynamics of locating a group
home in a community setting, We are
concerned here with the political as-
pects of coping with community re-
sistanice to the initial establishment of
the group home, We will not, in this
report, deal with commpnity reaction
to the program of the group home
once it is'in operation, nor with the
eflect of the program on the youth
residing in the group home. We will
deal with the program only as it is
represented as a proposal in the proc-
ess of gaining entry into the com-
munity. Our analysis of resistance and

I For example, a study conducted by
Louis Harris and Associates for the Joint
Commission on Correctional Manpower
found that 77 percent of a representative
sample favored the idea of a halfway
house, 50 percent would personally favor
a halfway house in their neighborhood,
and only 22 percent believed that most
people in the neighborhood would favora
halfway house in the area. Joint Commis-
sion on Correctional Manpower and
Training, The Public Looks a¢ (time and
Corrections (Washington, D.C.: Govern-
ment Printing Office, 1968); pp. 16-17.
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strategies for neutralizing resistance
will tocus on the community level.
Analysis at the state-wide and gov-
ernmental levels is not included here,
The data supporting this study
were gathered within the Massachu-
setts Department of Youth Services.
Massachusetts ranks in the forefront of
states seeking to discover viable com-
munity-based alternatives to the insti-
tutionalization ol juvenile delinquents.
As part of the deinstitutionalization
process during the spring and summer
of 1972, the DYS sought to establish
several group homes throughout the
state under a purchase of service ar-
rangement. That is, the DYS proposed
to buy group home services from pri-
vate agencies, This arrangement was
adopted for several reasons: (1) it was
believed that the closer the “treat-
ment™ program to the community and
the more involvement of private agen-
cies and private citizens, the greater
the likelihood of successtul reintegra-
tion of program clients; (2) it was also
believed that private agencies, partic-
ularly the more experienced agencies,
were better prepared to handle group
residential homes than most DYS line
staft wlio had only worked with youth
in an institutional context, and (3) it
was considered to be an easier task for
existing or even newly created private
agencies to work with communities in
establishing group homes than it would
be for DYS with its controversial
image. The DYS had been strongly
opposed by some interest groups in
the state because they felt that the
DYS deinstitutionalization effort
was moving too quickly, and that the
department’s treatment approach
was too permissive.




Method

In order teisolate those issues that
are most sensitive to community re-
sistance and to identify the various
strategics for handling resistance,

we looked at several planned group
homes that failed primarily because
ol community resistance, and at sev-
eral other homes that were able to
neutralize resistance and establish on-
going residences. Three homes were
selected within each of the two cate-
pories, Two of the agencies that failed
had previously operated similar homes
and had therefore been confronted
with some of the same problems
before, while one agency that failed
had never before operated such a
program. Two of the successful agen-
cies had previously operated similar
programs; the third agency had a
parent structure with some prior
experience, but the specific people
involved in setting up the group hom2
had had no prior experience,

The homes were located in six of
the seven DYS regions. The seventh
region was not studied because there
was at the time considerable political
turmoil within the region over other
jssues related to corrections. Although
the selected group homes do not nec-
essarily vepresent the full range of all
probable conflict situations, they do
present a range sufficient to identify
at least some of the key issues of
strategy.

The data collection strategy fo-
cused on extensive interviewing of
key actors. To learn most about the
plans for each home, the first person
contacted was cither the executive
director of the sponsoring agency or
the dircctor of the proposed home.
During this initial discussion the inter-
viewer identified other significant
actors or interest groups to be inter-
viewed at a later time. This snowball
technique was followed until it be-
came apparent that little additional,
useful information could be gained
by further interviewing. Typically
the interviewing included agency

representatives, police, clergy, neigh-
bors, and city officials. In two cases
the snowball technique was modi-
fied to accommodate the wishes of
the group being studied, One involved
an agency that failed and the other
an agency that succeeded. The re-
search team respected the intricacies
of the ongoing political processes
and tried not to endanger an opet-
ating program or the chances of any
proposed home.

The interviews, although struc-
tured, were also quite flexible. Dur-
ing the course of an interview with
a representative of the social service
agency, the interviewer obtained the
following information: (1) the goals
of the program and strategies for im-
plementing the program: (2) the pro-
cess of communication of goals to
interest groups; (3) the kinds of
people who agreed or disagreed with
agency goals and strategies; (4) the
communications from vested interest
groups; (5) the strategies for handling
opposition and support; and (6) the
expected outcome, When interviewing
representatives of interest groups
outside the agency, the major blocks
of information included: (1) percep-
tions of the private agency and DYS
goals; (2) the source of information
about the group home; (3) interest
group goals for home; (4) the strate-
gies for attaining those goals; (5) the
conununication of goals and strate-
gies—to whom, how, and why;

(6) the kinds of people or groups
that agreed or disagreed with goals
and strategies; (7) the strategies for
handling opposition and support;
and (8) expected outcome. Three
interviewers were involved in the
data collection process. Bach covered
one group home that failed and one
that succeeded.-

In addition to interviewing the key
actors, researchers analyzed local news-
paper accounts as well as letters of sup-
port or opposition and minutes of
planning meetings and hearings where
available. Together the data project
a fairly good picture of the process
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and problems of placing a residential
home in a community.

Throughout this paper we will
refer to group homes and their com-
munities by fictitious names. Many
persons cooperated with us in our
data collection efforts in order to
contribute to the understanding of
the process of establishing or resist-
ing a group home; with the express
understanding that we would respect
certain confidentiality about the
information and not identify our
sources. Fortunately this need for
confidentiality does rot interfere
with our purposes in this analysis,
since the actual identity of the com-
munities and group homes is not
important for the kinds of inferences
we are seeking to make and support,

Results

The major variables and strategies
involved in the process of establishing
the group homes in this study are
summarized in Table 5.1, Data from
the individual case studies will be
compared and contrasted in order to
derive at least tentative responses to
a number of policy and strategy is-
sues, The nine critical variables in-
clude such items as selection of com-
munity, strategy for entering com-
munity, and resolution of conflict,
These nine variables provide the

"backbone of our analysis. Before
proceeding with a detailed compara-
tive analysis of the six homes in the
study, it will be helpful for the reader
to have an understanding of the gen-
eral flow of the processes involved in
setting up group homes and the kinds
of opposition encountered. We will
therefore present two brief hypo-
thetical case studies: one representing
failure, Clarion, and one representing
success, Kimberly. The nine critical
variables will emerge in these hypo-
thetical case studies, as they did in
the six real case studies, as the major
steps in the flow of action, resistance,
and effort to neutrylize resistance.

Table 5.1

Successful and Unsuccessful Group Homes.

Characteristics Failures Successes
of Group Homes Laurel Paimyra Whitewater Eagle Grove Sullivan Hebron
An “estab- A sectarian  An estublish- “Ex-con” An estab- An estab-
lished™ agen- religious ed agency group new lished agen- hshm_l agen-
Who cy with ex- group new  treating to this ¢y with ex- cy th;h
established perience in to thissort  children sort of perience in expericnce
it? group homes of work with physi- work group homes in group
for drug cal disabil- for welfare homes for
cases ities youth delinquents
Knew commu-  Did not Knew commu- Learned .
. ; ,
nity but not know neigh-  nity but not community
Selection with respect borhood with respect Knew Knew . \Ycll after
of to reaction community . to reaction community  community site ‘
community to delin- to delin- well well selection
quents quents
Residential Residential ~ Residential Transient Mixed Besiden- .
area working middle to middle to community, transicnt tial wqumg
and middle upper class  upper class disorganized  but neigh- and middle
class borly and or upper
“liberal” class
Strategy Talk to Talk to Talk to Low profile  Low profile Talk to
v H L (13 H 3 L1 P%4 s -
for enter- “significant “significant ~ “significant (“quiet™) (“quiet™) sxgtn;ﬁ )
i few” ¢ few” few” cant few
ing few” and then  few
i and then
comumunity campaign nd the
campaign
Across from Fire trap, Busy road, Youth in- Youth in- Esmte1
Selection school and small yard small yard volved in Yo\ved in more than
site no space for improving improving adequate,
recreation house house for '
expansion
Name de- Name or Name or t\}amz (te-
Selection signed to label label Name Name szgnlt;, 0
of name for challenge emphasized  emphasized was de- was de~‘ cha ;.nge
program youth community’s community’s emphasized ~ emphasized youth
responsi- responsi-
bility bility
Presented. as . .
Presentation related to No clear Vague and Presentation Presentation Presentation
y e
of program- DYS-plan for presentation  too tech- through through youths in dlrect,'
content a kind of or nical youths’ and house informative
. . ) )
problem-kid conception  presentation activity parents style _m
community ' . activity meeting
did not have
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Table 5.1 (Continued)

Successful and Unsuccesstul Group Homes

Characteristics

Eojlures Stieeesses
of Group Homes S . : N T
I Group Home | Laurcl T Palmyra Whitewater Fagle Grove Suflivan f Hebron
Client Staff and Staff and Staff live Staff lived Staft lived StaiT lived
and supporters supporters in group in group in group in group
statl did not live did not live ~ home home home home
residence in neigh- in neigh-
borhood borhood
Home an Home an Hame an Youth serve  Youth serve Youth serve
Serving unwanted unwanted unwanted community  community comunity
the service to service to service to
conununity community community  community
“Righteous- Straight-
Resolution Looking for “Holy War™  ness™ in get- Avoidance ol Avoidance ol forward
ol middle ing conmumt- creating creating meeting of
conflict ground nity to meet issues issues issues
problems
Clarion

A long-established social service
agency, BURN (Boys United: Re-
sources, Neighbors), attetupted to
set up a small group home for juvenile
delinquents in the middle-sized city
of Clarion. BURN had been operat-
ing a program designed to address
learning disabilities in the city for
six years. Its reputation was thought
to be quite good, and on the basis of
that reputation little opposition to
the program’s expansion was antici-
pated. The actual program was to
consist of a **free school” environ-
ment and provision of work experi-
ences within the community. The
group home would house eight to
twelve boys ranging in age from
thirteen to seventeen,

The initial strategy for setting up
the home involved talking to a few
key people in the community—
people who were generally consid-
ered to be friendly toward the
agency. These people included the
mayor, two of the town’s five
selectmen, and other wealthy backers

of the agency. Response {tom the
mayor was nonconunital; the two
selectimen and the financial backers
were quite supportive, After these
initial conversations a site was se-
lected. The selected neighborhood
was primarily residential in char-
acter, with one gasoline station and
a small store. Although unknown to
the agency administrators, the neigh-
borhood had in the recent past taken-
two actions to maintain its residen-
tial atmosphere, The residents had
organized to prevent a light indus-
trial plant from moving into the
area, and they had also closed a teen-
age drop-in center that had oper-
ated for a brief period of time. This
lack of knowledge about the neigh-
borhood’s capacity for organizing was
to be a major factor in the failure of
BURN,

Before the purchase arrangements
were completed, it was necessary for
BURN to go before the town zoning
committee to request modification of
the zoning regulations in the case of
the group home, Upon hearing of the
group home for juveniles, abutters
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wete incensed and alarmed. They
were incensed because no one had
told them about the plans previously,
and they were alarmed because they
believed that “gangsters were moving
in next door.” Qver the next two-
week period the abutters held a num-
ber of informal meetings to deter-
mine how the group home could be
stopped. Neighbors indicated that
their primary motivation for keep-
ing the halfway house out of their
neighborhood was to protect their
own children. In addition it was
pointed out that the neighborhood
did not have any delinquency prob-
lem and did not want to be an “‘ex-
perimental lab for other neighbor-
hoods who could not solve their

own problems.”

By the time of the zoning hearing,
BURN was aware that it would en-
counter a little opposition. But i
believed that the support of various
public officials would outweigh a
few “strident antagonists,” This did
not prove to be the case. The hearing
was underscored by a very well
thought out confrontation on the

part of the informal citizens’ group.
They listed three reasons why the
group home should not be allowed:
(1) the site selected was inadequate
for 10 to 12 teenagers because

of its small size and tiny yard {the
lack of space would also cause an un-
due nuisance burden for nearby
neighbors): (2) children and clderly
persons would be endangered by the
“ctiminal types” who would be as-
sociated with the halfway house; and
{3) the agency had no experience work-
ing with juvenile delinquents. One
woman suggested that much of the
fear expressed by residents was re-
lated to the acronym, “BURN,”

She said, “Why couldn’t they simply
call it AIDE or something like that.”
Rather than attempting to deal

with each of the specific reasons
cited by the citizens’ group, BURN
administrators suggested that the
citizeus did not care about children,
but only cared about property val-
ues. This righteous stance on the
part of BURN only served to
strengthen the bond among the
citizens, Seeing the rift between
the citizens and BURN the town
selectmen had “no other choice”
but to reject the home.

Kimberly

Several individuals who had previously
worked with juvenile delinquents de-
cided to set up a group home in the
town of Kimberly. Eight to twelve
boys would reside in the home; in
addition another eight boys would
participate in the program on a non-
residential basis. The program would
focus on informal counseling and
getting the youth into activities oc-
curring in the community. These
would include work, schools, and
recreation. According to the staff the
program was to project the irwge of
a *large but concerned family,” con-
cerned about its members and the
community. Youth would typically
stay in the residential program for
three to four months. After their

residential stay, program staff would
maintain contact in order to support
the youth as they returned to their
own or foster homes.

The program staff selected an arca
of Kimberly they believed best fitted
their needs, The locality had a junior
high school and a seaior high school
nearbys; a number of small businesses
were also within walking distance,

The strategy for setting up the
home operated on two levels. Program
staff were talking with various influ-
ential town officials about their pro-
posal, and concurrently they were
talking with local residents and leaders
of civic organizations functioning in
the target area, Initially some of the
neighbors expressed fear and concern
for their own welfare. However, the
program staff handled this situation
well, They explained that dangerous
youth would not be participating in
the group home and that if youth did
seriously act out in the community
they would be transferred elsewhere.
At the same time it was said that the
community could expect some minor
incidents but these inconveniences
would be balanced by the service to
the community that the home of-
fered. First, the home obviously of-

fered a service to area youth who
may be beginning a delinquent career,
and second, youth would repait the
house used for the group home and
would hire out their services to im-
prove and maintain the neighborhood.
This concern for property values han-
dled some of the more subtle oppo-
sition to the proposed home. More-
over, many residents were concerned
about the occurrence of delinquent
acts in their neighborhood and saw
the group home as one means for
dealing with the problem.

Town officials were for the most
part supportive of the proposed home.
This was particularly the case once it

became apparent that the bulk of oppo-

sition had already been mollified. The
police chief had been contacted by the
program staff. He did not anticipate
problems, but was taking a “wait and
see” attitude.
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A zoning hearing was called to pass
on the proposed home. Three or (our
residents living in the area voiced op-
position. They indicated fear for theit
children’s safety and did not belicve
the program staff to be particularly
qualitied to work with troubled youth,
The program staff responded very
straightforwardly. They acknowledged
that there were minimal risks but
argued that the value of the home for
the community outweighed the risks,
They also described the program in
detail, thereby answering any question
about their competency to work with
youth. In addition to the defense put
forth by the program staff, other
community residents spoke on the
group home’s behalf, Preparation of
the community and cooperation with
the commugity had paid off; the
group home passed the zoning hearing
and was established,

Having these two brief vigneites in
hand and a feeling for the general flow
of the processes involved in setting up
community-based group homes, we
can now tumi to a more detailed
analysis of the data summarized in
Table 1.

Discussion

The usefulness of studying the com-
munity resistance process comes from
comparing those proposed homes that
failed and those that were successfully
established. This analysis should yield
results which directly relate to policy
and strategy considerations.

One of the initial questions admin-
istrators within the DYS raised as they
closed the institutions and became
involved in setting up community
residences was whether the state
should set up the homes, or whether
it should contract this task to private
agencies. DYS opted for the latter
strategy for three reasons: (1) the
DYS image was burdened by past
controversy, and the private agencies
were seen as potentially the easier
way of obtaining the group homes;
(2) privately run group hiomes ap-
peared to offer better prospects for




real community involvement in the
youth corrections process; and

(3) private agencies with & number of
years of cxperience were expected to
have a greater level of expertise about
moving into communities and oper-
ating community-based programs than
DYS had at that time.

Because there are no state-operated
group homes within this study we can-
not speak directly to this igsue, but
we can say something about the use
of private agencies, There is no guar-
antee that the well-established private
agency has the capacity to set up a
new residence without meeting the
same opposition that a newly formed
private agency, or for that matter the
state itself, might face, The data
within this study suggest that experi-
ence cannot be equated with finesse.
Two of the proposed homes that
fuiled (those in Laurel and White-
water) were planned by agencies that
had operated in those communities
for a number of years. 1t may be that
both agencies suffered from overcon-
fidence, misreading of the commu-
nity, and poor preparation for han-
dling any resistance. In Hebron and
Sullivan, we again have two agencies
with years of experience, but each
approached the communities very
cautiously, with considerable ptepa-
ration, and overall strategies for han-
dling community resistance. As for
the newly established private groups,
one was a failure and one a success.
The agency in Palmyra failed. And
the agency in Eagle Grove, although
it did have a nominal umbrella
agency, was for all intents and pur-
poses newly created and quite
successlul.

Therefore we must beg the ques-
tion for the moment; it 1s apparent
that the answer to successful entry
is not simply a longstanding privately
established group or a newly created
group. The answer is probably more
directly related 1o the way the
agency plans strategy and approaches
the community. Some of the issues
discussed seem likely to arise from
usc of a sectarian religious organiza-

tion in a pluralistic community if
the organization stresses religion as
an issue. It is certainly reasonable
for a Catholic church or any other to
function well as a sponsor in a com-
munity where no other church exists
or where the religious inclinations of
the community are predominately in
that direction, and for that church to
use religious arguments, But where
there is much religious diversity, re-
ligious groups may be more success-
ful as sponsors if they are ecumenical
or nonsectarian in nature, and do
not emphasize religious differences.
Any strictly sectarian operation in a
religiously diverse community has a
good probability of becoming em-
broiled in g “holy war.” The effect
of such a conflict is to focus debate
on false issues related to other inter-
ests and to personalities rather than
toward the issue of community re-
sponsibility for handling troubled
youth.

Selection and Survey of the
Community

Comprehensive understanding of the
community and the particular neigh-
borhood in which the proposed home
will reside is requisite for the sort of
planning that is demanded. It seems
reasonable to anticipate some com-
munity resistance to any group home;
the question is where will that resist-
ance come from and how can it be
neutralized. The form the resistance
will take can be anticipated if enough
is known about how the community
has reacted in similar situations. Has
the community recently organized
to defeat a drug program or an alco-
holism center? What sort of people
live in the area--are they professionals
or day laborers? Is the community an
integrated area? Do people in the
community recognize a crime or de-
linquency problem in their area?
Who has power and how do they
exercise it?

The lack of such knowledge was
detrimental for agencies in Laurel
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and Palmyra. In Palmyra, particularly,
the proposed home ran into a very
well organized community that had
already gotten together to make a
“passive park” and to abject o col-
lege dormitories. This information
perhaps should have suggested that
the agency look elsewhere for the
site or at least suggested potential
problems which would have to be
handled if the community were to be
approached successfully in setting
up the home. The agency in Hebron
took ample preparatory time to study
the area, the needs of the region,
and the interests of the community.
Here the primary problem involved
the matter of timing. The agency
took so long to complete the first
phase of the preparation plan (that
is, gaining support of regional pro-
fessionals) that the second phase
(talking with community leaders

and abutters) was then made more
difficult by news leaks. Information
gleaned by surveying the commu-
nity, its makeup and concerns, can
be used for devising the appropriate
strategy for entering the community.
As we will see, some strategies are
appropriate for some communities
but not for others.

Strategy for Entering the Community

Once one knows something about the
context of the community, the focus
of power, and the way it organizes
itself to serve the interests of its resi-
dents, one is in a position to con-
sider alternarive strategies for entering
the community to establish a group
home.? Three general strategies seem
to have been put into operation by
the group homes represented within

v

2 The importance of understanding the
power structure and process of a com-
munity to facilitate community action is
underscored by Roland Warren, The Com-
munity in America (Chicago: Rand
MeNally, 1972), pp. 308-309; and Robert
C. Wood, Suburbia (Boston: Houghton
Mifflin, 1958).
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this study: (1) maintaining a low pro-
file; (2) focusing comynunication on

a significant few: and (3) focusing
communication both on the significant
few and on tiie local resident. Some
ol these strategies seem to be appro-
priate for ceriain kinds of communi-
ties and very inapprupriate for other
kinds.

In general, the tow profile entry
into the community appears quite
adequate for communities which are
characterized by mobile populations,
which have diverse groups in terms
of age and race, and wiich have little
experience in organizing to present a
collective regponse to an issue, The
purest type of low profile approach
was discovered in the Eagle Grove
community which could be de-
seribed by each of the above charac-
teristics. The agency sought a com-
munity with great diversity so that
little attention would be attracted
by a group of youth or by a staff
made up of ex-offenders. This low
profile approach, which ceuld be
called the *quiet approach,” has cer-
tain risks which are minimized in the
transient conununity but which could
e exacerbated in a residential com-
munity, That is, the danger of being
discovered before the program has
had a chance of proving itself is
always a risk. It seems improbable
that one could actually place a gronp
home in a middle-class residential
community without being discovered
and then becoming involved in a bit-
ter struggle to remain before having
a chance to show what one’s pro-
gram can do.

The other community in which
a low profile approach was used suc-
cessfully was Sullivan. That commu-
nity can also be characterized as
having a diverse and mobile popula-
tion, but if also had the capacity to
organize itself to promote commu-
nity interests. The approach of the
group home was to win community

support by means of a functional ap-
proach. That is, the nondelinquent
youth and staff became involved in
the community on a personal level.

They projected themselves as worth-
while persons and therefore sold the
program, Then DYS youth were in-
troduced into the existing group
home, and were also urged to sell
themselves. This approach probably
works best where there is a sympa-
thetic and widespread concern about
community problems. In Sullivan,

the .esidents recognized that a crime
and delinquency problem existed

and had to be handled: furthermore,
they believed that the program was
one way to deal with delinquency. It
is problematic, however, whether

this approach would work in a
relatively isolated suburb unwilling to
acknowledge the existence of delin-
quency in the community or to accept
responsibility for coping with it, As
long as delinquency is seen as another
community’s problem, the sympaihetic
support and understanding requisite
for this lowkey functional approach
would be missing.

The approach that emphasized
communication with a significant few
persons in the community —the
mayor, the selectmen, and key pro-
fessionals--has had mixed success in
residential areas, Usually it has
worked fairly well only where it has
been expanded to include a fairly
comprehensive communicati¢n flow
with grass roots neighbors and abut-
ters. In communities where there
are upper-middle-class persons who
recognize the value and use of collec-
tive power, elected town officiais and
professionals will be unable to force
acceptance of a group home ever: if
the officials are in favor. In most
cases in a conflict, the officials, be-
cause of their desire to be reelectet,
will probably go with the majority or
a very vocal minority of the residents.
The proposed group homes for both
Whitewater and Palmyra were very
dependent on political and profes-
sional support. The agency in White-
water had an international reputation
among professionals but that reputa-
tion was not particularly useful when
community residents resisted the
idea of a group home in their neigh-
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borhood, In Palmyra, the power and
influence of the Protestant Council
with towr officials was considerable,
but it could not match the tenacity
of the neighborhood residents. In
botk cases, the agencies were open
to the rather serious charge that sup-
port came from the outside, or from
suburban communities that would
probably not thrmselves aceept such
1 group tesidence in their own neigh-
borhoods.

This approach has a rather glaring
liability, The lears and erotions of
a few are altowed to spread and to
be voiced in group meetings where
such [eelings can easily be reinforced.
One-to-one contact, with its greater
likelihood of neutralizing the fear,
was not employed sufticiently in
these two cases.

The combined approach which
incorporated both communication
with significant leaders and with the
neighbors and abutters is perhaps
more time-consuming than the
above strategy. And it also has its
risks. After all, the best-managad
communication scheme may still be
unconvincing, or perhaps the com-
munity is simply unwilling to accept
the kind of vesponsibility that goes
along with a group residence. How-
ever, for the organized residential
community, the combined approach
seems the most workable. The strat
egy revolves around a desire for a
community to assess its needs and

to take an active cooperative role in
meeting some of those needs. This
strategy was backed into in Laurel,
where it became a face-saving if not
agency-saving strategy, and it was
the planned approach in Hebron. the
original approach in Laurel seemed
to emphasize the professional, civic
leader, and town official support, [t
depended a great deal on what was
believed to be a good reputation in
the comraunity. This strategy blew
up. Negative publicity was so rarapant
that one would wonder about the
safety of the agency’s existing pro-
grams. The prograin staff withdrew
from direct confrontation with the



residents of the community and be-
gan a massive education campaign
directed at the press and at the local
residents. This intensive communica-
tion with the grass roots scems to
have stabilized the situation a great
deal. Although the proposed site will
be forgotten and the proposed home
may be established in another com-
munity, the ongoing programs of the
agency do not seem to be in immedi-
ate danger. In Hebron, the agency
sponsoring the group home had de-
veloped a strategy which included
eniphasis on both the significant re-
gional leaders and the community
residents. There, however, the steategy
was seen as sequential: frst the sig-
nificant leaders would be contacted
andd fhen the community residents.
The time fag and the almost inevita-
ble news leaks nearly proved to be
the end of the proposed home, Again,
a [airly concerted effort to com-
municate with concerned residents
was instituted and the proposal was
saved., Although initial groundwork
may be necessary, requiring com-
munication with the leadership of a
community or a region, contact with
the local residents cannot lag far be-
hind or onc again one will be open
to the charge that the program does
not care about the residents’ con-
cerns and that someone is trying to
sneak a halfway house into the com-
munity,.

This discussion suggests that speci-
fic approaches for entering a com-
munity with a group home can be
tailored to the contextual makeup of
the community. The “low profile”
approach is most appropriate for the
mobile, pluralistic community. The
“significant few” approach may be
adaptable in a residential community
where the local residents are not
particularly capable of organized
opposition, but where the town and
civic leaders are playing an active
role in redirecting or shaping the
image of the community. The com-
bined approach, which stresses com-
munication with both the significant
leaders and the grassroots residents,

seems to be one of the few strategies
with potential for gaining access to
a community that has the ability to
organize itself in support of, or in
opposition to, issucs,

A survey of the selected cora-
munity should provide the infor
mation necessary for choosing the
best entry strategy. Well-laid strate-
gies can be devastated, however, if
conflict cannot be avoided ¢ver
stich technical problems as uppro-
priateness of the site, presentation
of the program content, and intake
procedures, We will now d¥scribe
some of the more technical issues
that could produce conflict and im-
pede entry into the community:
such conflict might result ir: locus-
ing debate on what the ager:cy would
view as nonessential issues, and
away from the basic issue of what
a community is going to do to help
its youthful offenders, After this
discussion we will describe the third
major step for neutralizing commu-
nity resistance--how to resolve con-
flicts.

The selection of the site is of
great importance. Care should be
taken to avoid giving grounds for
legitimate complaints about the
suitability of the site for a group
residence that will house, let us say.
eight to ten youths and two house-
parents, If structural questions are
legitimate, the whole proposal can
be scuttled simply because the
agency did not do its homework
well. Certain problems can be antici-
pated, such as a small yard, heavy
traffic, or an inadequate house, These
are problems that any family buying
a house must consider. The appeals
board decisions in both Whitewater
and Palmyra made specific reference
to the shortcomings of the particular
sites selected. One can debate such

issues as maintaining the residential
character of a community or the
selection procedures to insure that
only certain ages and certain of-
fenders will be residing in the home,
but it is most difficult to argue with
these physical and structural issues
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which will inevitably be couched in
terms of what is “good for kids.”
Selection of a name for the pro-
gram can also be strategically rele-
vant, Program names are symbols
that say something to the commu-
nity as well as something to the
clients. Some names may serve only
to threaten and increase the anxiety
of potential neighbors. In Hebron,
one woman suggested that the name
ol the program caused as much con-
cern within the community as any
other factor. In many cases social
service agencies try to put together
acronyms that challenge the client
but they may also raise red flags for
community residents. Names such as
BURN, SCARE, SMACK, BLOW-UP
or JD may simply cause more prob-
lems with community relations than
they are worth. Acronyms in the
mental health field such as HELP and
RECOVERY scem more neutral,
Anissue related to selecting a
name is deciding what generic label
should be used to describe the pro-
gram. Most of the agencies in this
study did not refer to their proposals
as halfway houses, even though many
of the community’s residents re-
ferred to them as such. Preferred
labels were group liomes, child-zare
centers, schools, or “family.” Choice
of a label has an effect not only on
how the program will be perceived
in the community, but also on
whether a zoning variance will be re-
quired in residential areas. A resi-
dence with an educational program
that will enable it to be called a
school may find that in some areas
the zoning question can be eased. In
some communities the best strategy
might be to set up a “family,” which
might avoid raising the issue of
zening regulations. This could be
done by employing a couple, [ull
time, to work with five to eight resi-
dents and who would bring into their
home from time to time other persons
with specialized skills to provide serv-
ices for the youth. This could be

seen a8 uit expansion of the foster
home mocel.®

Presenting program content cares
fessly can riise needless problems. It
is ridiculous for a social service
agency to iy itself open to the
charge that it does not have a well-
planned, well-articulated program
for the residence. The proposed
home in Palmyra was particularly
susceptible to this charge, as was,
initially the program in Laurel. In
Laurel, an added complication arose
because residents did not believe
that a program which had been fairly
successful with youthful drug abusers
would necessarily be successful with
juvenile delinquents, The program
staff did not seem ready to handle
this issue.

Issues involving selection criteria
and procedures are included under
program content, In Laurel and
Whitewater residents were particu-
larly upset over the possibility that
tough older juveniles would be ad-
mitted to the program, The selec-
tion procedures must be worked
out and articulated so that the com-
munity is assured the plan does not
call for working with “dangerous
youth* and that if such does manage
to make his way through the screen-
ing precess and become unmanage-
able in the program, he can be re-
jected. The residents may still not
believe the argument, but at least a
straightforward program has been
presented,

Thie importance of this presenta-
tion of program content can best be
illustrated by the experience in

Hebron. Because of a news leak and

3 The Massachusetts Department of
Mental fealth has undertaken research
concerning the definition of “family” in
zoning ordinances. [he department con-
tends that “there is growing legal precedent
in zoning cases in Massachusetts and other

states to support the emerging definition of

family [as] that of a group of pcgple sleep-
ing, cooking, or eating on a premises as a
single housekeeping unit rather thanasa
group of people related by blood or mar-
riage.”

because of the name of the program.,
many residents were ready to or-
ganize opposition to the proposed
liome, At the Taxpayers’ Association
meeting, convened to discuss the
group home proposal, however, the
program staff presented a very hon-
est, straightforward appraisal of
their program, While they could not
anarantee the community’s sufety.
thay did present the safeguards built
into the program. Maost of the partici:
pants agreed that the presentation
neutralized any further efforts to
prevent the establishment of the
group residence.
In Sullivan, the program was ac-
tively presented to neighbors by
both staff and the boys. They did
not seek to dramatically publicize the
program, but they did quictly solicit
the assistance of some neighbors, and
the youth hecame involved in various
work projects within the community,
Again, the staff and youth knew
what the program was about and
could intellipently talk about it.
Client and staft residence can also
materially affect aceeptance of a
group home. An issue that arose in
the Laurel, Whitewater, Palmyra,
and Hebron communities was the
desire not to be a dumping ground
for the problems of other communi-
ties, This was particularly the case in
Laurel where councilmen from other
communities were kidding the Laurel
councilmen about Laurel’s being the
leader in social service and saying
that other communities would like
to send their “tough kids™ to Laurel.
In Palmyra there was the complaint
that the support for the group home
came from the suburbs. And in
Hebron, there was concern that the
home would serve youth from Boston
and Brockton. Residents in Laurel
seemed willing to serve the needs of
their own youth. And most residents
in Hebron were willing to serve
youth as long as the youth resided in
the resort area.
A similar issue has been raised
about staff. In Laurel, it was said
that the program staff worked in the
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program during the day but then
drove home to rather plush suburbs
at night. And in Palmyra, it was said
that the Protestant Couneil should
set up their group home in their own
neighborhood. Although these issues
were not raised in Sullivan or Eagle
Grave, in hoth cases some program
staff resided within the home or the
conimunity.,
The issue of community control
1 related to this question. I a com-
muanity recognizes the need tora
residential program tor its troubled
youtiy, such as the need to penerate
more conununity contact while the
youth age in a “treatment” program
and heing reintegrated into that coms
munity. it also is reasonable for the
comumunity to make certain demands
on the program. This may include a
request that at least a specific portion
of the staff reside within the commu-
nity, that youth from the community
have priority for entry into the pro-
gram, and that residents have some
influence on decisions about the
nature of the prograni, A problem
with community control arises when
a community decides it has no delin-
quency and can therefore simply re-
ject the notion of a group residence:
at that point it seems %1€ - tate must
assume an in loco parentis role and
provide services for troubled youth.
Where there is community interest,
however, one probably should not
resist real “community-based cor-
mctions” by denying shared control
over the program.

Finally, emphasizing that the pro-
gram will serve the community can
greatly ease entry. Obviously the
home should have some impact on
handling the community’s delin-
quency situation. Successful integra-
tion of clients will prevent at least
some crime. But the clients can also
be used as resources while particl-
pating in the program. One woman in
Hebron recognized this when she sug-
gested that some of the youth could
help her with a local historical socicty.
Youth in the Sullivan residence be-
came g resource for filling part-time




jobs. Youth in the Eagle Grove resi-
dence are becoming active in a delin-
guency prevention program.

Resolution of Conflict

We must reiterate that in most
instances, with the possible excep-
tion of the very low profile ap-
proaches, any attempt to establish a
group home in a community will
incur some sort of resistance. Even if
the issues discussed above have been
well handled, some conflict will still
probubly arise over such issues as
*we don’t need a halfway house in
this area,” “this is not the kind of
issue with which this organization
should be involved,” or “halfway
houses are needed but in the next
county.” For successful entry into a
community, it seems imperative for
the social apency to develop strategies
for resolving conflicts,* In general,
an all-out tight will work against the
interests of the social service agency
and the youth whom the agency
wants to serve, The administrators
in Laurel recognized this when they
said that it would be better for the
youth to be located in a business-
zoned area than to be in a residential
community which simply did not
want them, If all attempts to resolve
conflict fail, this backing off may be
one of the preferable alternative
choices. Let us then turn our atten-
tion to ways of neutralizing conflict
that may hold open the opportunity
for establishing the proposed home.

# This is not to say that a certain level
of conflict does not further efforts to
establish group homes. Conflict does
clarify boundaries of interest groups for
example. The function of social conflict
has been diseussed in numerous works, for
example Georg Simmel, Conflict and
the Web of Group A ffiliations (Glencoe,
{ll.: The Free Press, 1955), pp. 17-20;
Ralf Dahrendorf, Class and Class Conflict in
Industrial Society (Stanford, Calif.: Stan-
ford University Press, 1957), pp. 206-213;
Lewis Coser, The Functions of Social
Confliet (Glencoe, I1l.: The Frec Press,
1956).

With this goal in mind, it is important
to recognize that those conflict reso-
lution strategies that make continued
relationships of cooperation between
the conflicting parties difficult or
impossible are inappropriate in this
case, although they may be helpful in
other situations.

Any conflict will have at least two
disagreeing parties. If each has a level
of power sufficient to thwart the de-
sires of the other, a situation where
there can be no outright winner will
probably result. Lven if the social
agency can “beat” the opposition on
a particular issue, if its tactics are un-
just, the opposition may simply re-
group and become an even more in-
tense enemy.’ 1t is desirable therefore
to have available face-saving devices.
The opposition should be given the
sense that it has had some impact on
the outcome. In Laurel, when the
agencey sponsoring the group home
realized that its whole program could
be lost, it withdrew from direct con-
frontation to begin a massive educa-
tion campaign. In a sense the educa-
tion effort was a face-saving device; it
provided a reason for avoiding direct
confrontation and was a strategy
which may reestablish the agency in
the minds of the residents as a viable,
worthwhile organization. Palmyra
exhibited quite the opposite extreme.
Tlere, emotional invectives such
as “unchristian™ and “property-
conscious™ and “do-gooder” served
to escalate the conflict and to make
satisfactory resolution that much

$ 1t has nearly become a sociological
dictum that conflict often tends to
strengthen the opposition into an even
more formidable opponent. See Kurt
Woltf, The Sociology of Georg Simmel
(Glencoe, IL: The Free Press, 1950),
p. 192; and Coser, Functions of Social
Conflict, p. 38,

90

more difficult. In Hebron conflict
was neutralized by confronting it,
letling all the questions come, and
dealing with them on the spot. There
was no particular effort to “snow”
the residents, but rather to be honest
about the strengths and weaknesses
of the program, The style that one
uses to handle conflict can have con-
sidlerable impact on its resolution.

A classic distinction in the study
of conflict and conflict resolution is
between realistic and nonrealistic
conflict.® A basic principle that un-
derlies this discussion is that of
generating and rising to only realistic
conflict.” Realistic conflict is over
an actual difference of interest clearly
and accurately defined. Nonrealistic
conflict is over something other than
an actual difference of interest, and
is therefore not susceptible to resolu-
tion. Nonrealistic conflicts often tend
to be impersonal, couched in terms
of ideas rather than actual personal
interest, Such abstractly defined con-
flicts can be pursued with greater fury
than can personal conflicts. This truth
is represented in the common recogni-
tion that holy wars are more bloody
than others, in the fact that “lynch
law™ has frequently been activated
by couching a personal economic
interest in terms of some widely held
ideal, such as the saving of Southern
white womanhood, and in the fact
that v-hen the federal government
has b sen actively and successfully
involved in solving racial problems,
it has done so by focusing conflict on

6 Dahrendorf, Class and Class Conflict:
In order to regulate conflict “both parties
to a conflict have to recognize the necessity
and reality of the conflict situation, in this
sense, the fundamentul justice of the cause
of the opponent,” p. 225,

7 Coser, Functions of Social Conflict,
pp. 48-55; and Simmel, Conflict and the
Web of Group Affiliations, pp. 27-28.

genuine economic and social inter-
gsts, not on symbols, The role of the
mediator in labor-management rela-
tions is also to focus the conflict on
reatistic issues and to get rid of un-
realistic ones.

The direct identification of the
real issues and frank discussion of
them by the group entering Hebron
is a good example of focusing on
realistic conflict with good results.

So is the strategy of representing
onesell to the neighbors in terms of
what one is doing, and in terms of
wito the youth actually are, instead
of as a halfway house, an abstract
idea with nonrealistic connotations,
or representing oneself by a highly
symbolic name. The strategy of the
Protestant Chureh Council in Palmyra
is a good example of failure because
of stubbornly generating and rising
to nonrealistic conflict. Alinsky was
fond of pointing out that when he
approached church groups, he did it
on pragmatic grounds of economics,
power, and the like, not on the
grounds of religious belief.? The con-
flict in Palmyra had clear realistic
componenis, relating to property
value, possible danger to residents,
and the intrusion of an outside group.
The Protestant Council, instead of
meeting these problems and resolving
them, chose to generate a nonreal-
istic conflict over the practice of
religious values, a conflict it could
never win. Realistic conflict, prob-
ably susceptible to solution by com-
promise, since many of the objec-
tions of the community were prob-
ably quite valid, was escalated by the
Protestant Council into a “holy war,”
perhaps either out of naiveté or
because of a need for martyrdom, It
was perhaps lortunate for DYS as
well as for the community that the
Protestant group was decisively de-
feated, because their tendency to

8 Saul D. Alinsky, Rules for Radicals:
A Pragmatic Primer for Realistic Radicals
(New York: Vintage Books, 1972), p. 88.

make a holy war would have had a
generally alienating effect in the
community.

To summarize, one must know the
other side, its power and interests, be
clear on the difference between one’s
own interests and the other side’s,
and do everything possible to focus
the conflict on those realistic issues,
avoiding nonrealistic conflict over
loaded symbols. The voice of a group
in determining the course of the
community in which it lives should
always be considered as one of the
issues over which realistic conflict
muay arise. Thus one must consider
the importance of face-saving. The
possibility of escalating nonrealistic
conflict by using a symbolic name,
or by using a loaded shorthand de-
scription, such as halfway house,
should also be considered, as should
the danger of creating a holy war.
Also much of the conflict about
technical issues, such as the program
name, selection procedures, and
site selection can simply be avoided
if one plans well and anticipates the
consequences of decisions related

to these technical issues. It is absurd
as well as unfortunate to have a pro-
posed home rejected because the
sponsoring agency did not carefully
do its own homework. Debates over
technical problems and nonrealistic
concerns atlow for proponents and
opponents to engage in conflict over
petty issues while altogether avoiding
discussion of the real issues. On the
other hand, once the technical
issues are out of the way, the pos-
sible value of forthrightly dealing
with the real, unavoidable issues in-
volved in differences of interest
should not be underestimated, and
meetings and educational campaigns
designed to focus and resolve real-
istic conflict should be seriously
considered.

.
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V1, Some Observations

On The Conceptualization
And Replicability Of

The Massachusetts

Youth Correctional Reforivs

Alden D, Miller,
Lioyd E. Ohlin,
and Robert B, Coates

To many observers, the history of
the reforms in the Massachusetts
Department of Youth Services ap-
pears to be a collection of bewilder-
ingly accidental, crisis-filled events,
impossible to replicate. We have
found, however, that the reforms
followed what seems to be a clear,
replicable pattern common to many
other conflict and change situa-
tions. We believe an effective strategy
for vhange requires an understanding,
explicit or intuitive, of the system-
wide ramifications of specific
actions. The framework presented
here is designed to facilitate the
consideration of these ramifica-
tions. It employs an interview guide
as a stracture for deseribing a key
phase of the reform—the period of
transition from the training schools—
and continues with a brief summary
of the results of a more formal
analysis of this period and other
phases of the reform process.

In the late 1960s repeated investi-
gations of youth corrections in
Massachusetts led to the enactment
of legislation to reform the Division
of Youth Services.! The new, reform-
minded commissioner tried to change
the institutions, following the
Maxwell Jones model, by converting
the cottages into relatively autono-
mous therapeutic communities. This
conversion effort was given up late in
1971 because of the difficulties en-
gendered by much of the institu-
tional staff’s resistance to change.
Instead, the commissioner decided to
bypass the structure by purchasing
services from the private sector. At
first the services were envisioned as
privately run group homes, or half-
way houses, but they later includea
a much wider variety of services,
such as secure care programs, group

1See Chapter I, “Radical Correctional
Reform: A Case Study of the Massachu-
seits Youth Correctional System,” in this
volume, which provides the historical
backgiound of the reforms.
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homes of various sorts, foster homes,
and nontesidential services ranging
from recreation to education, job
help, and counseling,

The history of the reforms demon-
strates that their implementation in-
volves far more than the passing of
reform legisiation. Clearly, many
other processes are involved. This
lesson comes through on three levels.
First, the reform legislation that
passed in 1969 by an overwhelmingly
favorable vote was supported by
legislators who apparently hoped
that this show of action and concern
would come to nothing more than a
way to resolve the current embar-
rassments in youth corrections. In
addition, constituents within the
agency were confident that they
would not be disturbed by reform.
Second, concerted ad ministrative
efforts by the new commissioner and
a powerful coalition of interest
groups failed to effect change during
the first year. And third, the changes
in 1972 that implemented the re-
form mandate had to surpass the
specific intent of the reformers of
1969 in order to achieve the kind of
basic change called for in the handling
of youth, and had to be based on
puerrilla administrative tactics - far
beyond any legislative mandate, We
are concerned here with a means of
analyzing these processes and
processes like them elsewhere so
that these experiences can con-
structively contribute to future
efforts at reform.

The question-and-answet format
we use to describe a particular pe-
riod of the reform movement is
derived from an interview guide
developed for use as a final survey of
key participants in the Massachusetts
correctional reform process. Developed
in 1971 and gradually refined over the
next four years, the questions have been
used to organize data and analysis for
the entirc DYS project. This heuristic
framework has supported much of
the theoretical analysis of the project
data and has constituted the structure
of standardized observation forms



used to record the results of obser-
vation and informal and semiformal
interviewing. On the basis of these
successful experiences the questions
have recently been refined to the
point where they can serve as self-
explanatory interview questions.
They are also used as a framework
for organizing data drawn from
many sources, such as observation,
informal, semiformal, and formal
interviews, und official record
checks.

As used in this chapter, the ques-
tion-and-answer {format provides brief
analytical answers that highlight the
events of early 1972. This period
defines a pivotal point during which
one can observe the intersection of
two very different systems, We then
show how a formal analysis in terms
of certain variables, logical principles,
and empirical principles grows out of
the questions, and we will briefly
indicate the character of simulation
analysis based on these variables and
principles. Finally we discuss the
- issue of replication.

Massachusetts Youth Correc-
tions in Larly 1972

1. Let’s talk first about who is con-
cerned with youth corrections. We
will be asking about three broad
categories of people, It may be that
some pecple belong to more than
one category,

a. What people or groups of
people are in favor of the changes,
for example deinstitutionalization,
instituted by Jerome Miller and
Joseph Leavey? If vou had to attach
a label to this group, what would it
be?

In early 1972 this category was prin-
cipally composed of the new com-
missioner, Jerome Miller, and the
progressive staff members of DYS.
It also included previously prominent
groups, such as the Massachusetts
Committee on Children and Youth. *
Another group, the Committee for
Youth in Trouble, an ad Aoc local
organization, had uncovered a scandal
involving the mistreatment of youth
in one institution. Some legislators
also belong in this category. We label
this group the Liberal Interest Coali-
tion. .
b, What people or groups of
people were against changes such
as the deinstitutionalization di-
rected by Jerome Miller and Joseph
Leavey? If you had to attach a
label to this group, what would it
be?

This category included some legis-
lators and many DYS staff members
who had a vested interest in the old
conservative system. Although they
would assume a more important role
later on, some judges belonged in this
group. We label this group the Con-
servative Interest Coalition.

¢. What people or groups of peo-
ple in state or loc... agencies or in
government were coacerned with
the question of who Jormally de-
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cides things like budgets, appoint-
ments and jobs, contracts, changes
in fiscal authority, and the like
that relate to youth corrections?
If you had to attach a label to

this group, what would it be?

In early 1972, the most important
members of this group were probably
the legislature, acting as a whole, the
governor’s office, central coordinat-
ing units in state government con-
cerned with administration and
finance, for example, and political
parties. We label this group the
Formal Decision-Making Group.

d.  How would you characterize
yourself? Do you belong to any of
these groups? Which ones? Why?

In conducting the study, the Center
for Criminal Justice took the role of a
concerned group sympathetic to the
reform, but avoided an active politi-
“cal or organizational role. Rather, it
emphasized its interest in understand-
ing the period from the points of view
of each interest group. The Center
supplied policy-relevant feedback
from program evaluation research
throughout the study, and made this
available to all interested persons and
groups.

2. What actions did the Liberals rake
to influence the policies, programs,
or organization of youth corrections—
or the standing of the Liberals as
against other groups? That is, what
were their tactics?

Having failed in their attempts to re-
form the institutions, the Liberals
resorted to replacing the state-run
institutions with small, private pro-
grams, This tactic involved circum-
venting the Formal Decision-Making
Group by closing the institutions at a
time when the legislature was not in
session, It also involved repudiating
the legitimacy of legislative investi-
gation when a legislator began to
visit an institution and ask questions.

L

3. Did some Liberals have higher
standing than others?* Which ones?

The commissioner and the liberal
DYS staff members were most prom-
inent within the Liberal Interest Co-
alition: outside groups took a side-
line position except when they were
called upon to interfere with the
legislature. Among the more active
members, the distribution of power,
responsibility, and reward changed
mercurially to meet the tasks at
hand; e.g., in finding placements for
youth or establishing a regional ad-
ministration of services.

4. What actions did some Liberals
take that affected these differences
in standing?

Supporting the fluid internal struc-
ture of the coalition, members of the
coalition tended to ignore titles in
assigning work, so that the distribu-
tion of power and responsibility
would never become fixed.

5. What actions did the Conserva-
tives take to influence the policies,
programs, or organization of youth
corrections—or the standing of the
Conservatives as against other
groups? That is, what were their
tactics?

The Conservative tactic was to dis-
credit the Liberals, largely by foot-
dragging in the implementation of new
programs, by encouraging escapes,

and by publicizing these escapes as

the effect of the new liberal pro-
grams.

6. Did some Conservatives have
higher standing than others? Which
ones?

s

2We use standing as a general term.
Some people think more specifically in
terms of influence or power, some think of
responsibility, rewards, prestige, or prom-
inence, and some think about stake or
status, All these are ways of talking about
standing.

Among the Conservatives, institu-
tional staff occupied the most prom-
inent position. Judges later achieved *
greater prominence when youth were
transferred from institutions to com-
munity placements, and judges could
exercise more authority.

7. What actions did some Conserva:
tives take that affected these differ-
ences in standing?

Those Conservatives who were in a
position to control youth used them
as pawns in the political struggle. To
these Conservatives, the youth were
an important resource, whose place-
ment in institutions or in the com-
munity, more so than the action of
the Conservatives, determined dif-
ferential standing among the Con-
servative Interest Coalition. The
youth were considered an important
resource because their behavior was
censpicuous and an issue for the
larger community.

8. What actions did the Formal
Decision Makers take to influence
the policies, programs, or organiza-
tion of youth corrections—or the
standing of the Formal Decision
Makers as against other groups?
That is, what were their tactics?

In éaﬂy 1972 the Formal Decision-
Making Group pursued liberalizing
tactics, such as support of the liberal
commissioner. This served to ally
them with the more powerful coali-
tion and ensured that some of their
recommendations would be heeded.
It also provided a basis for maintain-
ing a reform-oriented constituency,
which is frequently built-up more
rapidly than is a patronage-based
constituency.

9, Did some Formal Decision Makers
have higher standing than others?
Which ones?

Before 1972 the legislative leaders of
the Formal Decision-Making Group
controlled the group. A shift in con-
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trol, however, from the liberal leader-
ship to the more conservative and
patronage-oriented individual mem.-
bers resulted in the decentralization
of the power structure of the group.
Decentralization occurred immed-
iately after the group’s loss of power
(noted in question 12) under the
liberal leadership. During early 1972
members of the legislature were the
most critical actors int this group.
Leaving initiative to others, the gov-
ernor pursued a policy of cautiously
supporting the reforms.

10, What actions did some Formal
Decision Makers take that affected
these differences in standing?

During this period, the continued
collective courting of constituen-
cies supported a centralized group
structure. Individual courting of con-
stituencies through patronage, how-
ever, steadily gained, and thereby
fostered the new, more decentralized
group structure.

11, Thinking back over the actions

or tactics of the Liberals, the Con-
servatives, and the Formal Decision
Makers, can you say how they all com-
bined or interacted to affect correc-
tional policies, programs, or organiza-
tion? Have the actions of some groups
been more important than those of
others?

The tactics of replace, liberalize, and
discredit résulted in a balance of the
forces of action that distinctly favored
the liberal impetus, and therefore
helped to replace the old correctional
system with a new one.

12. Let’s talk about the way the
Liberals, the Conservatives, and the
Formal Decision Makers stood in re-
lation to each other.

a. Did some of these three groups
stand higher than others? Which
ones?

Early in this period the Liberals, who
previously shared power with the
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Formal Decision-Making Group, held
power alone. The Conservatives re-
mained relatively powerless.

b. What was each group’s most im-
portant goal or reward, and how
well did each group do, compared
to the others, in achieving its goal?

The Formal Decision-Making Group
aimed to further a consistent liberal
policy rather than patronage (this
later became the goal as a result of
decentralization). Developing new
programs was the goal of the Liberals,
while the Conservatives sought to
maintain conservative programing. Of
the three groups, the Liberals were
most successful.

13, How did the actions or tactics of
the Liberals, the Conservatives, and
the Formal Decision Makers combine
orinteract to affect which of the three
groups stood higher than others? Were
the actions of sonte groups more im-

portant in this respect than those of
others?

The tactics of the interest groups cre-
ated a new balance of the forces of
action, which served to shift power
drastically to the left, leaving the
Liberals in power without having to
share it with the Formal Decision
Makers. This radicalization, which oc-
curred while the Formal Decision-
Making Group was led by liberal lead-
ers who supported the Liberal Interest
Coalition, caused the decentralization
of the Formal Decision-Making Group.

14, Let's shift now and talk about the
relationship between youth and the
community during and aftera youth’s
stay in a program. What is the stand-
ing of youth in the community?

Youth held a rather low standing in
the community during this period.
Both lack of linkages with commu-
nity institutions and a high rate of
recidivism reflected their low position.

15, a. What actions by staff or youth
affected relations between youth
and the community?

Staff implemented new advocacy pro-
cedures designed to develop and main-
tain better resources for the youth i
the community, such as the University
of Massachusetts Placement Confer-
ence, and separate regional adminis-
trations. In some cases, these new
procedures later improved the stand-
ing of youth in the community,

b, Which of the following factors
prevented DYS youth from suc-
ceeding in the community:

1. the state of the economy

2, lack of cooperation from
schools ’

3. fear or hostility on the part
of employers

4. hassling by the police

5. lack of cooperation from the
youths themselves

6. lack of support from DYS or
its programs

7. bad family situations

8. other

Staff of DYS and its programs have
always stressed bad family situations
as the key to many of the problems
of DYS youth. During the active
transition from institutional to com-
munity placement, however, staff
became extremely conscious of has-
sling by the police as a problem in
reintegrating youth. On the positive
side, youth themselves have consist-
ently tended to stress their own de-
termination and the help they received
from people in the community. Re-
cidivism studies suggest that help from
DYS programs is also important.

16. What about relationships among
people within the youth correctional
system and the programs that serve

its youth? How was standing divided:

a. among youth, between youth
and program staff, or among pro-
gram staff?
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In early 1972 the therapeutic com-
munity orientation, which was devel-
oped in the institutions during the
first part of the reform, prevailed. As
a result, staff and youth shared re-
sponsibility and even a considerable
amount of power. While therc was
still inequality in power, youth had
more in relation to staff than was true
in the old programs, and among youth
the most physically strong were no

longer automatically the most powerful.

b. among regional and state level

staff?

The newly created regional offices
took on the responsibilities for youth
placement and tracking from the cen-
tral office. Although the regions were
given considerable responsibility for
the development of new placement op-
tions for youth, the central office re-
tained control of policy.

¢. between regional andjor state
level staff on the one hand and

youth and/or program staff on the
other?

At first, placement of youth in a given
region, without notification (par-

* ticularly during the closing of the

institutions), aggravated the regional
office staff; a regular pattern gradu-
ally emerged, however. The regional
office placed youth and folowed
them through the programs. Thus,
through its regions, the controlling
hand of DYS extended into the pro-
grams and became a normal feature.
The central office continued to con-
trol some programing, notably secure
care and detention.

17. Thinking of all staff and youth
in the entire youth correctional sys-
tem and its programs, could you
describe:

a. the nature and rate of the youth
intake process?

The courts directed youth into the
system. Intake into individual pro-
grams, however, was now allotted by

trial and error—sometimes with formal
trial periods, sometimes by virtue of
the youths' running from programs

| they did not like. An intake of 70

- youth was possible for a two-to-three
month period in one region.

b. in general terms, the nature,
size, and setting of program
strategies?

Secure programing and therapeutic
communities continued in this period,
but an emphasis on support without
heavy therapeutic intervention re-
placed the dominant emphasis of
previous periods on therapy. Foster
homes became important. At the
same time nonresidential program-
ing emerged as a significant strategy;
indeed, somewhat later, half the youth
not on traditional parole were in non-
residential programs.

¢. the nature of the actions of
youth in response to the program?

Youth responded to the new programs
with more consistently positive sub-
cultures than in the institutions. An

. interesting complication arose in what
constituted a positive response-—some
of the most striking norms of the

be antithetical to even the outside pro-
grams in the “straight” community.
For example, the therapeutic com-
munities encouraged a form of re-
sponsibility for the behavior of others
known in other settings as “finking”
or tattling. The new, more community-
based programs, on the other hand,
supported the anti-informing norms
of the larger conununity into which
they reintegrated their clients.

. d. the nature and rate of the youth
discharge process?

. Staff periodically reviewed youth in
temporary residential placements, and
frequently released them after three
months. Youth in foster homes,
schools, and nonresidential programs

therapeutic community turned out to -

stayed longer. The degree of follow-
up after release varied greatly.

e, actions by youth or staff af-
fecting staff relations and organi-
zation?

A great many staff members were
frequently transferred or retrained in
less specialized jobs, which affected
staff relationships and organization.
The placement of youth also had a
major effect; because transferring
youth from institutions to private
programs deprived the institutional
staff of much of their power over the
system. Similarly, when regions were
notified of the delivery of youth to
regional offices. those offices had to
assume their new responsibilities
quickly and effectively.
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Conceptualization and Theory

We have just described a crucial six-
month period of the reform process

by answering 17 questions. The (ivst

of these questions identified the actors,
and the remaining 16 described the
process in which these actors were
involved. It is the provess that we wish
to analyze here.

The sequence of questions devel-
ops in blocks that correspond to
different relationships. Questions 2, 3,
and 4 correspond to the Liberal In-
terest Coalition (i.e., the relations
among members of the collectivity
of liberals). Questions 5, 6,and 7.
concern the Conservative Interest
Coalition (i.e., the relations among
its members). Questions 8, 9, and 10
concern the Formal Decision-Making
Group (i.e., the relations among the
collectivity of formal decision makers).
Questions 11, 12, and 13 concern more
generally the Relationship Among In-
terest Groups. Thus the questions
shift the focus from how people relate
within the interest groups to how the
interest groups as a whole relate to
each other. Questions 14, 15, 16, and
17, finally, concern what we will call
the People-Processing Relationship,
the actual correctional process, or the
relationship between clients and staff -
and its effect on the relationship of
youth to the community. )

We can think of each of the five
relationships as a connection-among
its members. The connection has an
indirect aspect, which concerns the
external relations of a given group,
and a direct aspect, which is internal
to the group, These two aspects can
be described by means of four var-
iables: and by cross-classifying these
with the five relationships in Table
6.1 we can quickly uncover the basic
structure of the 16 questions used to
describe the first half of 1972.

External Variables
1. The focal properties of the environ-

ment of the group; i.e., the arrange-
ment and functioning of whatever the
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Table 6.1

Questions by Relationship and Variable, Part A

o Liberal Conservative ~_Formal Relationship People-
Variables Interest Interes Decision-
aere nterest Making Among Interest Processing
oalition aliti v Gr i i
B alition Coalition Group v Groups Relationship
Focal properties of the environment 14
Actions affecting focal propertics
of the environment 2
2 s 8 11 15
Internal distributions of responsi-
bility. power and rews
y. power and reward 3 6 9 12 i6
Actions affecting internal distribu-
tions of responsibility, power and
reward
L 4 7 10 13 17 w

group seeks to influence or control
outside itself,

2. Actions taken by members of the
group that affect the focal properties
of the environment.

butions of responsibility, power, and
reward.

The numbers in the cells are the
numbers of the questions that measure
the variables used to describe the spe-
cific aspects of each relationship.
Note that in the row designating the
focal properties of the environment,
all the cells are blank except for the
one under the People-Processing
Relationship. This is because some
relationships constitute the focal
properties of the environment of

Internal Variablies

3. The internal distributions of re-
sponsibility, power, and reward among
those in the group: i.e.. who has what
and how much,

4. Actions taken by members of the
group that affect the internal distri-

Table 6.2

Questions by Relationship and Variable, Part B.

others. Thus, the focal properties of
the environment of the Relationship
Among Interest Groups consist of the
four variables that describe the People-
Processing Relationship (PPR). These
four variables account for the struggle
among interest groups. The focal prop-
erties of the environment of each of
the individual interest groups consist
of the seven variables that describe the
Relationship Among Interest Groups
(RIG) and the People-Processing -
Relationship (PPR). We can now com-
plete this as shown in Table 6.2:

‘ Liberal Conservati Formal i i

Varidbles o nservative Decision- Relationship People-

nterest [nterest . Among Interest Processin
Coalition Coalition Making onshi
a Group Groups Relationship

Focal properties of the environment (RIG, PPR)  (RIG, PPR) (RIG PPR) (PPR) 14

Actions affecting focal properties

of the environment 2 S 8 i1 15

Internal distributions of responsi-

bility, power, and reward 3 6 9 12 16

Actions affecting internal distribu-

tions of responsibility, power, and

reward 4 7 10 13 17
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The underlying structure identified
in Table 6.2 serves as a basis for ana-
lyzing the relationships among var-
iables—the key to describing the
process of reform and counter-
reform. The first step calls for the
identification of logical principles
and their implications, which flow
from the underlying structure of the
set of variables, We are then in a
position to consider some empiri-
cally based principles that will allow
us to make more specific predictions.>
The four logical principles are:

1. Externally oriented process and
structure. Actions affecting focal
properties of the environment causally
influence those focal properties and
are causally influenced by them.

2. Intemally oriented process and
structure. Actions affecting internal
distributions causally influence those
internal distributions and are causally
influenced by them,

3. Ixternal and internal structure,
Focal properties of the environment
and internal distributions causally in-
fluence ecach other.

4, External and internal process. A
single concrete behavior may contrib-
ute to both of the more abstract cate-
gories, actions affecting focal proper-
ties of the environment and actions
affecting internal distributions.

If the actions affecting the internal
distributions and the actions affecting
the focal properties of the environment

3See Alden D. Miller, “Radically
Changing the System by Tampering with
Its Functional Requisites, or Basic Change
by Attention to Basics,” in Donald Gelford
and Russel Lee, Ethnic Conflict and
Poiwer (New York: John Wiley & Sons,
1973); Alden D. Miller, “Knocking Heads
and Sclutions to Functional Problems:
Components of Change,” Sociological
Practice (March 1976). See also Alden D.
Miller, Lloyd E. Ohlin, and Robert B,
Coates, “Logical Analysis of the Process
of Change in Human Services: A Simula-
tion of Youth Correctional Reform in
Massachusetts,” Center for Criminal
Justice. Harvard Law School, mimeo., 1975.

are thought of as process variables and
if the focal properties and internal dis-
trihutions are thought of as structural
variables, then principles | and 2 are
concerned with the interrelationship
of process and structure, while princi-
ple 3 concerns the interrelationship of
aspects of structure. Principle 4 con-
cerns the interrelationship of aspects
of process.

These four principles, when applied
to the structure in Table 6.2, produce
the possible relationships among var-
iables that are specified in Figure 6.1,

In using 16 variables describing
three or four aspects of five relation-
ships, we find it convenient to con-
trive code names for the variables. We
use three letters in parentheses to
identify the relationship, followed by
a letter or two to identify which of
the four “‘aspect” variables we are
referring to. For the People-Processing
Relationship we use PPR, for the
Relationship Among Interest Groups,
RIG, for Liberal Interest Coalition,
LIC, for Conservative Interest
Coalition, CIC, and for Formal
Decision-Making Group, FDG. E
signifies focal properties of the
environment, and AE stands for
actions affecting them. For internal
distribution of responsibility, power,
and reward, we use 1, while Al repre-
sents actions affecting them.

Note that each of the 16 resultant
variables directly or indirectly affects
each other variable. The rows of
Figure 6.1 indicate which other
variables are direct causes of any
given variable. The columns designate
which other variables are directly
caused by any given variable. By
examining sequences of direct effects,
one obtains indirect effects. For
example, (LIC)] affects three RIG
variables which in turn affect many
other variables, All the variables
appearing in this expanding chain are
indirect effects of (LIC)I. Note also
that, by its very nature, the Relation-
ship Among Interest.Groups is an ab-
stract representation of combined
effects of the interest groups and,
therefore, serves as a set of interven-
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ing variables between the interest
group variables and the People-Proc-
essing Relationship variables, Hence
Figure 6.1 does not show direct
effects of interest group variables

on the People-Processing Relation-
ship, since these duplicate the effects
of the interest group on the Rela-
tionship among Interest Groups and
the effects of the Relationship among
Interest Groups on the People-Proc-
essing Relationship. We conceptualize
each of the variables in Figure 6.1 as
a simple nominal scale consisting of

a few categories, or a multidimen-
sional property space, or something
in between,

To Figure 6.1, which represents
possible effects, we add empirical
principles that hypothetically apply
to the specific situation with which
we are concerned, The object is to
specify the nature of each relution-
ship between two variables indicated
by an x in Figure 6.1, Some of these
relationships may be null, but there
can be no “new” relationships added
that are not represented by x’s in
Figure 6.1. The added “empirical”
principles are based on observation of
the struggle over reform in Massa-
chusetts from the mid-1960s to the
present. While it is difficult to delin-
eate fully all such principles, we
summarize the main ones under the
following five headings.?

1. Sequencing. Promoting change in
a relationship other than in an interest

4Miller, Ohlin, and Coates, “Logical
Analysis.” :
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group s usually difficult unless one
begins by moving to change simul-
taneously both actions affecting focal
properties of the environment and
actions affecting internal distributions.
Internal distributions and focal prop-
erties affect each other, and, if atten-
tion is directed only to one, the other
may neutralize the intended changes.
Interest groups may not follow this

rule because they are less likely to con-
tain internal opposition to change in
the course of pursuing a line of action.

The replacement tactic of the Liberal
Interest Coalition, in affecting the
Relationship Among Interest Groups,
dramatically illustrated this principle.
Taking the youth from the training
schools and placing them in alterna-
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tive settings in the community was,
during the first part of 1972, the
dominant force both in actions af-
fecting the focal properties of the
environment and actions affecting the
internal distributions of the Relation-
ship Among Interest Groups. A con-
tributor to the actions affecting the
focal properties of the environment,
it led to new relationships between

staff and youth. With smaller groups
of youth, more personal relationships
developed. Similar relationships de-
veloped in the community as the new
programs capitalized on community
resources in order to survive. Less
immediately obvious, but equally
important, however, was the contribu-
tion of the replacement tactic to
actions alfecting the internal distribu-
tions of the Relationship Among In-
terest Groups. Taking the youth out
of the institutions and placing them in
new settings had the effect of remov-
ing them away from one set of staff
and handing them to another. As the
youth were both prize and resource in
the struggle among interest groups,
much like territory in war, the move
took away crucial resources from the
institutional stafl and gave them
instead to the new community-

based staff. The institutional stafl
lost the ability to sabotage reform by
using its control over the youth to
encourage escapes or to provide them
with “mixed messages,” conforming
outwardly to established policy but
tacitly supporting its subversion. The .
staff of the community-based pro-
grams, on the other hand, gained the
ability to demonstrate that youth
could be kept safely and sometimes
productively in the community.

The early part of 1972 also marked

a transition between two fundamen-
tally different sequence patterns in
the People-Processing Relationship.
Actions that centered around the
variable Actions Affecting Internal
Distributions characterized both the
custodial and reform-oriented institu-
tional programs. In stressing obedi-
ence and respect for authority on one
hand, and teaching new skills to youth
on the other, the custodial programs
took actions to affect the distribu-
tion of responsibility, power, and
reward between youth and staff. The
staff hoped that the newly formed re-
lationship between youth and staff
would have a constructive, almost
magical effect on the relationship of
the youth to the community. Simi-
larly, the therapeutic programs took

actions to affect the distribution of
responsibility, power, and reward
between youth and staff-—emphasiz-+
ing youth power in social skills and
understanding. Once again, the hope
was that these somewhat different,
newly formed relationships between
youth and staff would have a con-
structive effect on the relationship
of youth to the community.

The new programs that emerged in
1972 were visible in the new actions
affecting both the focal properties of
the environment and the internal
distributions, although they did not
yet have visible consequences in the
form of new focal properties or new
internal distributions. These programs
differed from the old ones in that
they depended on developing such
actions simultaneously rather than
developing almost solely those af-
fecting internal distributions alone,
as the old program had done. In addi-
tion to affecting the distributions of
responsibility, power and reward
between youth and the staff, the new
programs, unlike the old ones, served
as advocates for the youth in the com-
munity. Thus staff members affected
the focal properties of the environ-
ment by working to get youth into
schools, jobs, and general community
programs—and to keep them there,
accompanying them to court, talking
to employers and school officials. In
a substantial number of cases, these
actions replaced the acuions af fecting
internal distributions; for some youth,
the emphasis shifted from a therapy-
oriented program to a totally resource-
oriented program. In the system asa
whole, however, the focus was on a
mixture of support (affecting the dis-
tribution of responsibility, power,
and reward between the youth and
staff) and advocacy (affecting a com-
parable distribution between the
youth and the community), In the
years following implementation, this
new approach, simultaneously em-
ploying both types of action in the
People-Processing Relationship,
proved that the majority of youth in
the state’s youth correctional system
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could be kept in open settings without
increasing the state’s recidivism rate;
in fact, in one region, where the new
programs were vigorously imple-
mented, the recidivism rate was cut
virtually in half,

2. The inertia of the People-
Processing Relationship. The People-
Processing Relationship, constituting
the focal properties of the environ-
ment of the Relationship Among
Interest Groups, carries great weight.
It strongly influences (a) the internal
distributions and (b) the actions af-
fecting these focal properties; and
thus makes it particularly difficult to
change either of these variables. Yet
such change is essential to produce
change, by interest group action, in
the People-Processing Relationship.
However, the People-Processing Re-
lationship and its self-protective
influence over the other variables of
the Relationship Among Interest
Groups are prone to weaken under
public investigation.

Our picture of early 1972 shows the
results of processes described by this
principle rather than the full proc-
esses themselves. The investigations of
the Department of Youth Services and
the scandals of the late 1960s that
culminated in 1969 in a major public
expose mobilized the public and
government officials and led them to
take remedial action. The public in-
vestigations of that period, aimed at
the functioning of the correctional
system itself, constituted actions af-
fecting the focal properties of the
environment of the Relationship
Among Interest Groups or the People-
Processing Relationship. In effect,
they thoroughly disrupted the People-
Processing Relationship and rendered
it and the Relationship Among Interest
Groups liable to change.

3. The Formal Decision-Making
Group as a swing power. The Formal
Decision-Making Group is an essen-
tial ally for either the liberals or the
conservatives to win and it is not



much affected by the characteristics
of the People-Processing Relationship
per se since it is interested in the
decision-making process, not in sub-
stantive issues,

Members of this group pursue liberal
or conservative interests by means of
their simultaneous membership in
their own group and in either the
Liberal Interest Coalition or the Con-
servative Interest Coalition.

The changes that occurred in eatly
1972 were made possible by a shift of
alliances in the late 1960s. At that
time, the Formal Decision-Making
Group decided that continued support
of the Conservative Interest Coalition
constituted a liability and began, in-
stead, to support the liberals in their
attempt to implement change.

Alliances shifted once more during
the early part of 1972, This time, the
Liberal Interest Coalition had alien-
ated the Formal Decision-Making
Group, As a result the internal dis-
tributions of the Formal Decision-
Making Group changed, with the
members taking over contro] of the
youth corrections issue as the group
became decentralized (i.e., lacked a
consistent policy on this issue). The
consequence was that after 1972 a

conservative backlash grew steadily
behind the scenes, rendering Liberal
control tenuous at best.

4. Responsiveness of the Liberal In-
terest and Conservative Interest Coa-
litions to the People-Processing Re-
lationship, Liberal and conservative
groups are both affected by the
People-Processing Relationship per

se, since both are interested in sub-
stance, Both are likely to use extreme
tactics when they are in danger of
lusing control or cannot quite change
that relationship as they want when
they do have control. Both tend to
stop pushing when they get what they
want, and in so doing become miore
vuinerable to attack.

In ecarly 1972, both the Liberal In-
terest Coalition and the Conservative
Interest Coalition responded to the
state of the People-Processing Rela-
tionship. The Conservatives tried to
discredit the Liberals. Responding to
their failure to completely reform the
old institutional system, the Liberals
adopted the extreme tactic of re-
placing the entire system. With the
establishment of the new system, the
Liberals, after 1972, relaxed their
efforts and became more vulnerable
to the growing possibility of a Con-
servative backlash.

5. Short and long-run effects of
extreme fectics. Extreme tacties by
Liberals or Conservatives that push the
Formal Decision-Making Group aside
alienate that group by upsetting its
internal distributions, leading to
changes in its goals, At the same time
these tactics may achieve their immed-
iate objectives, while risking long-run
defeat.

Such a process began in early 1972
when the Formal Decision-Making
Group shifted sides because of its own
loss of power while supporting the
Liberals. The process was slow enough
so that the new system could be im-
plemented and functioning before the
Conservative backlash, supported by
the Formal Decision-Making Group,
became a real threat,

Having established and defined our
variables and presented the logical
principles by which they are manipu-
lated and the empirical principles
of their interaction, we move to a
summary analysis that uses these tools
simultaneously. If we establish an ex-
tremely simplified list of possible
values for each variable and set up
equations representing the relation-
~hips among the variables according
to the principles indicated, we are
struck by the degree to which the re-
sulting simulation reproduces the
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history of the reforms.® Such a simu-
lation tells the story of a Liberal
group attacking a conservatively run
corrections system by investigating it
publicly, thus provoking the Con-
servatives to respond by dismissing
their critics, including the members of
the Formal Decision-Making Group.
This dismissal alienates the crucial
support of the Formal Decision-
Making Group from the Conservatives
so that the Liberals can then resume
their investigations and topple the
Conservative administration, replacing
it with their own reform administra-
tion, which they subsequently replace
in its turn with a new community-
based regime. In the process of shif't-
ing from reforming the old system to
replacing it with the new community-
based one, the Liberals alienate the
Formal Decision-Making Group, as
the Conservatives had done earlier, by
rejecting its right to criticize, While
the Liberals were able to complete
the implementation of their new pro-
grams, the possibility of backlash and
restoration of the old, Conservative
regime grows behind the scenes, .
The story told by the simulation,
which was calculated in early 1974,
isindeed the story of the Massachu-
setts youth correctional reform, and
the logical character of the process
generating the simulation dispels
much of the mystery that has been
thouglit to shroud the reform proc-
ess. The warning with which the
simulation ends echoes an actual
concern of observers and key actors
in Massachusetts today, in 1976,
although observations in our study
suggest that additional factors are
indeed intervening so that the new
liberal system will not collapse in the
next few years. These new factors can
be summarized as the tendency for

51bid.

the political system to move on to
new issues without waiting to see
whether old issues are really resolved.
Such a long-run tendency saves a
specific issue area like juvenile cor-
rections from being caught in a per-
petual cycle of rapid, virtually
identical revolutions. Nonetheless, as
ol 1976 the future remains in doubt.
Consolidation has meant inactivity,
rather than the tidying up of loose
ends like secure care--the Achilles
heel of many correctional systems.
Failure to deal with the problem of
what to do with a minority of “hard
to handle” youth, about 125 out of
2,000 under the care of the DYS, has
allowed pressure to build up around
the issue. At the same time the de-
partment, although confronted by a
court case and a mandate from the
governor, has failed to close the last
and most oppressive institution in the
system, the detention center at
Roslindale, Thus, even though the
force of the Conservative Interest
Coalition is weaker than that sug-
gested in the simulation, the defenses
of the Liberal Interest Coalition are
also very weak, and tangentially re-
lated disturbances in budget and other
legislative problems may have errati-
cally favorable effects tor the Con-
scrvatives.

Implications for Replicability

The study described in these pages .
needs to be replicated not only in a
wide variety of correctional settings,
but also in othet people-processing
systems as well. In addition, it is in-
portant that the more general subject
of study, the political process of re-
form, be a viable alternative in situa-
tions other than Massachusetts youth
corrections. But a seven-year study,
using a large staff and a wide variety
of data-gathering and analysis tech-
niques, raises difficult questions of
replicability—not only whether or
not the techniques are explicit and
clear, but whether it is practical to
repeat such a long-term commitment
of resources. On a practical level,
such studies are not begun lightly,
and probably should not be. There-
fore, onc of the objectives of the
DYS study has been the develop-
ment of compact, readily transfer-
able methodologies and techniques,
so that the large-scale, diffuse work
can underlie more compact methods
in later projects without the need for
repetition on the same scale. An im-
portant fruit of this endeavor is the
set of questions from our key par-
ticipant interview, which we used as
the framework for the. first section
of this article. These questions repre-
sent the refinement of a set of di-
mensions that we have employed in
the codification and analysis of data
since the beginning of the project,
and which we have subjected to re-
peated revision ared improvement.
Only recently have we come to
believe that this set of questions has
been sufficiently refined to stand
alone as interview items. Cur initial
interviews indicate that the questions
do work quite well and can be ad-
ministered in an interview lasting
less than an hour and a half or, if the
interviewer chooses to exhaust all
answers from the respondent, up to
five hours. We have been amazed and
gratified at the interest respondents

have shown in the interview.
The interview provides a means of
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inexpensively collecting data in a
variety of settings. Its questions can
also be used as a guide in participant
observation and in other data collec-
tion techniques. Finally, as indicated
here, the formal structure underlying
the interview permits an extensive
analysis that is powerfully predictive
and of great practical value in making
policy decisions and in developing
strategies to implement those policy
decisions. People involved in setting
up correctional and mental health
group homes in specific neighbor-
hoods, program evaluators and de-
velopers, and a variety of activist
organizers with whom we have dis-
cussed the interview find it a useful
tool.®
We now have a tocl for doing com-
parative analyses of the change proc-
ess in different settings, This compara-
tive type of analysis is essential if the
insights of case studies are now to be
brought to bear on practical efforts
to reform in diverse settings.
But what about the political proc-
ess that has been the object of this
study-—can that be replicated? We
believe it can, and that it is nota
unique or new process. Massachu-
sctts, in which we find a mixture of
conservative and liberal groups, is
not a particularly unique place; the
basic shaping of interest coalitions,
liberal, conservative and swing power,
appears to be common to many con-
flict situations. The importance of the
dynamics of the relationship of the
other groups to the swing power has
been present in a variety of other
settings, notably in the civil rights
movement of the early 1960s. Then,
nonviolent tactics were used to pro-
voke an opposing response that
alicnated support in the federal

6Robert B. Coates and Alden D,
Miller, “Evaluating Large Scale Social
Service Systems in Changing Environments:
The Case of Correctional Agencies,” in
Journal of Research in Crime and De-
linquency (July 1975), pp. 92-106.



government and in the rest of the
country. One finds the sequencing
principle~the simultancous promo-
tion of new actions affecting internal
distributions and new actions affect-
ing focal properties—in major in-
stances of correctional reform, such
as the Wisconsin reforms of the late
1940s and early 195057 and Hawaiian
reforms of the same period. What hap-
pened in Massachuseltts was neither an
accident of forces nor the result
of one person’s personality. Rather,
it evolved as a concerted, systematic
movement that followed principles
observable in other examples of
major change. While it is true that
some personalities are better suited
for the leadership of change efforts,
the basic principles of reform can be
identified, learned, and taught.

'7Lloyd E. Ohlin, unpublished manu-
script.
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VIl Preliminary Thoughts On
Generalizing From
The Massachusetts Experience

Project Staff

The possibility that the experience ol
one state might shed tight on the
problems encountered elsewhere has
been a key motivation behind the
Center for Criminal Justice investiga-
tion of juvenile corrections in Massa-
chusetts. While the present study can-
not fully evaluate the generatizability
of its findings to other situations and
other states, and the Center plans
future research to address such ques-
tions. it is important to approach the
question now with the data that are
available. The results suggest that
what has been learned in Massachu-
setts probably applies to develop-
ments in other states.

We will first describe in summary
form some comparisons of the re-
formed system in Massachusetts with
those of other states. We will then
consider data drawn largely from the
Uniform Crime Reports and the U.S,
Census to determine whether Massa-
chusetts is unusual in ways that are
relevant to the possibility of reform.
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Some Comparisons of the
Reformed System in Massacliu-
seots with Other State Systems

Table 7.1 shows that as ol 1974 Massa-
chusetts had as low a rate of institu-
tionalization of juvenile offenders per
100,000 population as any state in
the nation, and had tied with one
other state.! Among 48 states
meastred it ranked first in the per-
centage of juvenile offenders in state
programs who were placed in
community-based residential pro-
grams, and as high as any other state
in the percentage of its juvenile cor-
rections budget allocated to
community-based residential pro-
grams, In addition. LEAA’s Juvenile
Detention and Correctional Facility
Census of 1972-73 reported Massa-
clusetts as having the largest per-
centage decrease in the number of
juveniles in public detention and
correctional facilities of any state.?

Table 7.2 demonstrates that Mas-
sachusetts has been ordinary in the
number of its offenders in state insti-
tutions, camps, community-based
residential programs, and foster care
programs per 100,000 population,
but ranked fourth out of 48 statesin
the number of oftenders in state-
released community-based residential
programs per 100,000.

! The comparative data presented in
this scction have been provided by the
National Assessment of Juvenile Correc-
tions from a forthcoming report; see
Robert D. Vinter, George Downs, and
John Hall, “Juvenile Corrections in the
States: Residential Programs on Deinsti-
tutionalization, A Preliminary Report”
(Ann Arbor, Mich.: National Assessment
of Juvenile Corrections, 1976),

2 13.8. Department of Justice, LEAA,
National Criminal Justice Information and
Statistics Service, Children in Custody:
Advance Report on the Juvenile Detention
and Correctional Facility Census of 1972«
1973,



Table 7.1

Selected Statistics on State-Related Juvenile Corrections, Part A,

Rate of institutionalization of juvenile
offenders per 100,000 total population
(1974)

Rank
Mean
Minimum
Maximum
Deinstitutionalization: percentage of all
offenders in state juvenile programs who
are in community-based residential pro-
grams (1974)

Rank
Mean
Minimum
Maximum
Percentage of state juvenile corrections
budget spent on community-based resi-
dential programs (1974)

Rank
Mean
Minimum

Maximum
Percentage of vffenders in state

community-based residential programs
who are in stale-funded programs (1974)

Rank
Mean
Minimum
Maximum

Massachusetts

86.5"

69.0%

100%

17.8 (50)
2.1
41.3

17.7% (48)
0
86.6%

94% (42)
0
69.0%

66.8% (42)
0
100.0%

106

Table 7.2

Selected Statistics on State-Related Juvenile Corrections, Part B. '

ot e i i St RS M e S s st

Number of offenders in state institutions,
camps, community-based residential pro-
-grams, and foster care programs per
100,000 total population (1974)

Rank
Mean
Minimum
Maximum
Number of offenders in state institutions,
camps, and community-based residential
programs per 100,000 total population
(1974)

Rank
Mean
Minimum
Maximum
Number of offenders in state-reluted com-
munity-based residential programs per
100,000 total population (1974)

' Rank
Mean

Minimum

Maximum

Mussachusetts U.S.

19.4

324 (42)
8.3
167.3

16.2

34
22,5 (48)
79
54.8

14.0

4
4.3 (48)
0
20.5

Table 7.3
&

Table 7.3 shows that Massichu-
setts has spent less per capita G its
correctional programs than most other
states, and lies well below the mean in
expenditures per offender, Massachu-
setts spent more than most other
states only on per capita expenditures
in state-related community-based
residential programs.

In sum the reforms have resulted
in a clear difference between Massa-
chusetts and the rest of the country
in the emphasis on community-based
corrections. This difference is not,
however, reflected in unusual total
expenditures.

¢

Selected Statistics on State-Related Juvenile Corrections, Part C,

Per capita expenditures for state
institutions, camps, community-based
residential programs, and foster care
programs (1974)

Rank
Mean
Minimum
Maximum
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‘Massachusetts u.s.
$.60
38
$2.09 (38)
.60
8.17




Table 7.3 (Continued)

Sclected Statistics on State-Related Juvenile Corrections, Part C.

Per capita expenditures for state
institutions, camps, and community-
based residential programs (1974)

Rank
Mean
Minimum
Maximum
Expenditures per offender in state
institutions. camps, and community-
based residential programs (1974)

Rank
Mean
Minimum
Maximum
Per capita expenditures for state

Massachusetts U.S.
$.52
42

$2.16 (42)

52

7.4G
$3,223.00
40

$10,503.00 (40)
3,223.00
39,625.00

institutions and camps (1974) - 3.16
Rank 47
Mean $1.97 (47)
Minimum 16
Maximum 740 °
Expenditures per offender in state
institutions and camps (1974) $§7,436.00
*Rank 37
Mean $11,657.00 47)
Minimum , 3,798.00
Maximum 39,625.00
Per capita expenditures for state-
related coramunity-based residential
programs (1974) $.36
Rank 5
Mean $.16 (43)
Minimum 0
Maximum 98
Expenditures per offender in state-
related community-based residential
programs (1974) $2,570.00
Rank 29
Mean $ 5,501.00 (35)
Minimum 210,00
Maximum 17,800.00
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The Problems of Generalizing

*Could these reforms occur else-
where?” The answer to this requires
formidably difficult generalizations
that call for more than simple com-
parisons of Massachusetts and other
states. The question requires an assess-
ment of the particular conditions that
seem critically necessary for reform
to take place, and the prevalence of
these conditions. In this report we
can only begin the task.

We will compare three types of data
from Massachusetts before thé closing
of its institutions with similar data
from other states. First, there are data
on admissions and detention rates,
supplied by Vinter and Sarri’s National
Assessinent of Juvenile Corrections,
which are relevant because we must
know whether correctional practices
in Massachusetts were already unusual
before the state began to close its
institutions. Second, data from the
Uniform Crime Reports published by
the FBI are relevant because we need
to know if the crime problems of
Massachusetts werg unusual before
the closing of the institutions., Unusu-
ally heavy crime rates raise the possi-

" bility that deinstitutionalization might

be impractical or politically unfeasible.
We have seen from the summary pro-
vided in the first chapter of this vol-
ume that the process of deinstitution-
alization is a highly political one, sub-
ject to much uncertainty. How serious
people perceive the crime problem to
be may crucially affect their willing- .
ness to undertake liberal reforms.
Third, there are census data, which
provide a minimal profile of the con-
stituency of the political actors in the
process of reform. Posed briefly: Is
the population of Massachusetts an
unusual collection of people, and,
therefore, more likely to tolerate or
support reform?

Admissions and Detention

Table 7.4 shows that, according to
Vinter and Sarri, Massachusetts was’
already below the national mean in
rate of admissions to public institu-
tions per 100,000 youths, but that

it wasalso already lowering that rate
substantially faster than average. In
other words, in 1971, for which we
have data, Massachusetts was already
beginning to deinstitutionalize. Even
so, Massachusetts was admitting youth
to%hﬁfﬁtions in 1971 at a consider-
ably higher rate than the mininum
found in fifty states, In 1971 we also
find Massachusetts about average in
its rate of detention of juveniles, per
100,000 youths.

Uniform Crime Reports

Table 7.5 displays data on Massachu-
setts, selected other states, and the
United States as a whole. Table 7.5
at once suggests that Massachusetts
was not unusual at the turn of the
decade in its crime rates and casts
doubt on the relevance of crime rates
as a precondition of reform in-the
first place. Massachusetts had a
slightly higher than average total crime
rate per 100,000 population. This
total crime rate was made up of a con-
siderably lower than average violent
crime rate and a somewhat higher
than average property crime rate.
It might be tempting to conclude
that the lower violent crime rate
might have beea a critical factor in
allowing Massachusetts to begin re-
form, but two circumstances suggest
caution. First, much of the rhetortic
about crime and about troublesome
youth concerns property crime; €.g.,
car theft, Second, it is clear from
Table 7.5 that California, long known
for its continual efforts at youth cor
rectional reform, has one of the high-
est rates of violent crime, and Wis-
Consin, known specifically for its
tendencies toward deinstitutionaliza-
tion, has one of the lowest,

We are forced to conclude that
nothing in the Massachusetts crime

Table 7.4

Selected Statistics on State-Related Juvenile Corrections, Part D,

Massachusetts U.S.
Rate of admissions to public institutions
per 100,000 youths (1971) 76.5
Rank
Mean 127.6
Minimum 24.5
Maximum 396.6
Change in rate of admissions to public
institutions (1966-71) -40.3
Rank
Mean -6.8
Minimum -1214
Maximum 159.6
Rate of detention of juveniles per
100,000 youths (1971) 17.1
Rank
Mean 16.5
Minimum 0
75.3

Maximum

(50)

(50)

(50)

Table 7.5

Crime Rates,

Stute Total

1969 1970 1969
Mass. ©2,740.2 3,0040 1879
Conn, 2,3349 25749 1472
R.I. 27934 29258 175.0
NY. 3.5664 39221 569.8
Penn, 1,4004 1,541.3 186.8
T, : 22282 2.347.1 4485
Ky. 1,6629 19245 1778
Minn. 2,022.8 2,1034 1420
Wisc. 1,382.6 1,5144 80,6
- Fla. 3,1659 3,599.7 4629
Cal, 4,137.6 43070 4623

us. 24769 12,7405 3244
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Crii11§ >Ra_te per 100,000
Violent Crime

1970 1969
2029 - 2,552.3
1704 2,187.8
2047 26184
676.0 2,996.6
212.2 1,213.7
4679 1,779.8
2223 14851
1520 1,880.8

85.8 1,302.0
4982 2,703.0
4748 3,6754
360.0 12,1525

Property Crime

3

1970

2,801.1
2,404.5
2,721.1
3,246.0
1,329.1
1,879.2
1,702.2
1,951.4
1,428.6
3,101.5

3,832.1

23805




profile uniquely predisposed the
state toward reform at the beginning
of the decade. The rate for violent
crime was indeed low, but Massachu-
setts shares its reform orientation with
at least one major state with an unusu-
ally high rate of violence. The Center
is currently making arrangements to
secure more detailed data than is nor-
mally published in the Uniform Crime
Reports; these will allow a much
more exacting comparison and a fuller
scarch for the special characteristics
of Massachusetts that might be rele-
vant to reform.
For the present, our results suggest

that if anything in the crime picture
contributes to the likelihood of re-
form, it is the uncertainty of the rele-
vance of a particular crime profile.
This may be no small contribution.
The picture of the reform process in
Massachusetts is one in which political
forces predominate over certain tech-
nical knowledge. In general when un-
certainty exists about what will work,
there is more room for the kind of
political maneuvering we have de-
scribed. The uncertain relationship of
crime to reform probably contributes
to the political nature of reform where
reform occurs, and to the political
nature of the decision not to reform
where reform does not occur, Ini other
words, a crime profile can be used to
justify reform depending upon the
power of the relevant groups. A state
cannot simply look around at other
states and decide on the basis of its
crime statistics compared to theirs
whether it should be engaging in
reform. The decision is left to internal
political forces,

Census Data

The people of Massachusetts are the
constituency behind the political
praocess. Are they different from the
people of other states?

Table 7.6 shows that the popula-
tion of Massachusetts is not unusual
in median age, percent between ages
10 and 17, or percent male. Massa-

Table 7.6

Census Characteristics of States, Part A.

Characteristics

In places of 250,000

State Median 11)3’ercent Percent Percent Perc?nt or more, for 14}/1's.
age etween o white foreign = and older, median
10-17 stock years completed
school

Mass. 290 142% 47.8% 96.3% 33.3% 12.2
Conn. 29.1 156 485 935 320 12.1
R.I 292 146 490 966 329 11.5
NY. 303 147 478 868 329 12,0
Penn, 307 156 480 910 18l 11.8
1. 286 158 485 864 198 12,0
Ky. 275 163 49.0 926 2.3 10.3
Minn. 268 170 490 982 186 12.1
Wisc. 272 168 491 964 169 12.1
Fla, 323 148 482 842 182 12,0
Cal. 28.1 154 492 890 250 12.3
U.S. 28.1 16.0% 48.7% 87.5% 16.5% 12.0

chusetts is one of the states with.a
very high percentage of white popu-
lation, and this might be relevant to
correctional reform, except that the
white percentage is not unusual among
the New England states, and Cali-
fornia, known for its reform orienta-
tion, has a substantially lower per-
centage, Massachusetts again has an
unusually high percentage of foreign
stock, but this is also true of other
northeastern states that have not pur-
sued such drastic reforms. Massachu-
setts is slightly above average in me-
dian years of school completed,
although not quite as high as Cali-
fornia.

In Table 7.7 Massachusetts emerges
as high in its percentage of white-col-
lar workers, but again, it shares this
distinction with other states—Connec-
ticut, New York, Florida, and Cali-
fornia, among others. It is also high
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in the percentage of its work force
involved in manufacturing, but so are
Connecticut, Rhode Island, Pennsyl-
vania, llinois, and Wisconsin. It is low
in the percentage of workers who
drive their own car to work, and, no-
tably, Massachusetts has been the
scene of some successful political
battles to cut down on investment in
highway construction in favor of
mass transportation. However, Massa-
chusetts shares its low percentage of
drivers with Pennsylvania, Illinois,
Minnesota, and Wisconsin, and it is
radically outranked by New York.
Finally, Table 7.7 demonstrates that
there is nothing spectacular in either
direction about the median income
of Massachusetts residents. The me-
dian income for houscholds of six

or more persons, however, does

look a little better than that of many
other states.

Table 7.7

Census Characteristics, Part B.

Percent white-

Percent experienced
civilian labor force

Percent workers

‘Median income

Median income  households of

State collar (male) 14 and over in .drit\;in,g tow\tocr:r all households 6 or more
I of
manufacturing in theiro persons
male female °

Mass. 42.8% 31.0% 23.0% 62.1% $ 9,563 $12,718
Conn. 42.7 37.2 25.5 70.2 10,877 13,454
R.IL 36.8 33.6 329 67.2 8,617 11,521
NY. 44.3 25.0 19.1 459 9,268 11,890
Penn. 35.8 36.0 25.6 62.0 8,548 11,025
L. 37.5 32.2 21.8 59.6 9,706 12,408
Ky. 30.3 26.1 214 66.1 6,537 8,049
Minn. 39.0 23.7 15.3 62.6 8,753 11,728
Wisc. 33.5 35.5 20.2 63.3 8,997 11,664
Fla. 40.0 15.2 10.5 72.6 7,168 9,247
Cal. 43.6 24.2 14.8 74.8 9,302 11,815
U.s. 38.1% 28.1% 18.8% 66.0% $ 9,586 $10,884

(6 persons)

Table 7.8 pursues that poiuc fur-
ther and shows that Massachusetts is
low in the percentage of its families
below the poverty line. Connecticut is
even lower, however, and Pennsylvania,
Nllinois, and Wisconsin are close. In'the
percentage of families with six or more

~ children below the poverty line,

Massachusetts is more spectacularly
below average, but, again, the distinc-
tion is shared with several other states.
It is worth noting that Kentucky and
Florida, two states with high percent-
ages of large families below the poverty
line, have also become known for
some efforts at correctional reform.
Table 7.8 also shows Massachusetts
low in percentage of owner-occupied
housing with more thar one person
per room and also low in renter-
occupied housing with more than one

person per room. In neither case, how-

ever, is the low percentage unique.
In owner-occupied housing, other

_ states with low percentages are Con-

necticut, Rhode Island, New York, and
Pennsylvania, while in renter-occupied
housing, other low states are Rhode
Island, Minnesota, and Wisconsin.
Massachusetts is also low in the per-

centage of housing with simultaneously .

more ‘than one person per room and
less than complete plumbing. However,

. again, it is not atypical of the southern

New England states.

Table 7.9 shows that Massachusetts
has a high 'percentage of persons per
square mile, but so do other New
England states like Connecticut and
Rhode Istand. It is quite urban, but so
are Rhode Island, New York, Hllinois,
Florida, and California. In the days
before the-current economic slump .-
Massachusetts had a rather ordinary
unemployment rate for all males over
16 years of age, but an unusually low
unemployment rate for females, a
distinction shared with Connecticut,
although several other states came
close.
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Of special interest are the unemploy-
ment rates of the 15 and 16 year
olds, since these are the ages where
a reformed, community-based correc- -

 tional system will be trying to get jobs

for its youth, and since unemployment
among these ages may be a factor in
delinquéncy in the first place. In Table
7.9 Massachusetts is low'in unemploy+
ment for boy's, although it is outdone
by Connecticut, Rhode Island, Penn-
sylvania, and Wisconsin, and equaled
by Minnesota. For girls, on the other
hand, the unemployment rate is indeed
unusually low, being nearly equaled in
this arbitrary sample of states only by
Connectjcut and Minnesota. This
might be significant except that girls’
delinquency and girls’ correctional pro-

" grams have not been the big issues in

the Massachusetts reform, and, in fact,
reforms for girls have lagged consider-
ably behind those for boys.

The general result of all these com-
parisons is that Massachusetts is not
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Table 7.8

Census Characteristics, Part C,

Characteristics

Percent families

Percent families

Dape . e
below poverty Percent of owner

Percent of renter

Percent urban housing

State below poverty 1 with 6 or more  0ccupied housing  occupied housing with more than 1
7hne. inareas of oy areas With more than with more than person/room and
250,000 or more of 250.000 or I person/room 1 person/room lacking some
nore plumbing

Muss. 6.2% 15.5% 5.5% 00 0.29-

Conn, 5.3 18.8 4.7 8.8 0.2

R1. 8.5 2.5 5.7 6.5 0.2

N.Y. 8.5 258 4.6 10.2 0.3

Penn. 7.9 24.7 4.7 7.0 04

I, 7.7 251 6.7 9.5 0.4

Ky. 19.3 50.3 8.2 15.3 4.1

Minn, 8.3 17.2 7.8 6.3 0.0

Wisc, 7.4 18.5 7.4 6.7 0.5

Fla. 12,7 47.5 6.3 14.8 1.1

Cal. 3.4 28.8 6.4 9.9 0.2

U.S. o _!97_(',__“_}47" 6w 10.8% not available

Table 7.9
Census Characteristics, Part D.
Characteristics -
Percent of Percent of civilian labor Percent of 14 and 15 year

State

Population per

square mile population force, 16 and over, ol.d§ ?n unemployed
urban unemployed civilian labor force
\ male female male female
Mass. 727 84.6% 3.7% 4.00% 8.9% 8.7%
Conn. 624 77.4 3.2 4.0 6.2 8.9
R.L 905 87.1 36 4.8 8.7 10.8
NY. 381 85.6 36 4.6 10.3 13.0
Penn, 262 71.5 3.5 4.2 7.3 1.7
1. 199 83.0 33 4.5 4.9 12,5
Ky. 81 52.3 4.1 5.5 10.1 12.2
Minn, 48 66.4 4.1 44 8.9 9.3
Wisc. 81 659 3.6 4.7 7.1 1.0
Fla. 126 80.5 3.2 4.7 9.5 1.7
Cal, 128 90.9 6.0 7.0 124 13.6
U.S. 57.5 73.5% 3.9% 5.2% 10.2% 12.3%

exactly average, but is far from unique.

We have not systematically addressed
throngh more sophisticated multi-
variate technique the question of
whether variations such as those we
have looked at may be mildly con-
ducive to reform. The National Assess-
ment study will include analysis di-
rected to that issue, What we have es-
tahlished is that Massachusetts, unique
in its correctional reform, is far from
unique in its general profile, There are
two implications: (1) what happened
in Massachusetts probably could hap-
pen elsewhere: and (2) the critical en-
abling factors were probably the va-
garies of internal politics and not of
general demographic profiles.

Goneralizing about the Podtical
Process

If Massachusetts is not unique in its
general statistical profite and if it ap-
pears that the key to its unusual re
form of youth corrections lies in its
political process, the question arises,
“How generalizable is the pattern of
the political process found in the
Mussachiisetts reform?”

Qur preliminary analysis of such
other data on reform processes as are
available suggests that while some de-
tails of the Massachusetts experience
are specific to Massachusetts, the
broad outlines of the political process
déscribed-in the beginning of this vol-
unie are widely applicable outside.

- Conflict situations frequently contain
~a *pro” group, an “anti” group, and

some sort of formal degision-making
group that operates as a swing power.
That much is almost axiomatic in cor-
rectional and governmental politics.
It is also strikingly evident in other
major struggles for change, such as the
civil rights movement of the [960s,
where much of the country, including
the federal government, was mobilized
as a swing power to affect thie struggle
between blacks and whites in the
south.

The dynamics of manipulating
this situation also appear to be gener-
alizable. In Massachusetts the liberal

group, out of power, provoked the
conservatives, who were in power, to
repudiate the authority of the formal
decision-making group, thus alienating
that group’s support from the conser-
vatives and making it available to the
liberals. This kind of tactic was central
to the nonviolent campaigns of the
civil rights movement, where the south-
ern whites were provoked into publicly
alienating the support of much of the
rest of the country. Analysis of other
correctional reforms also suggests the
general importance of this tactic, When
Wisconsin succeeded in implementing
major correctional reforms in the
1950s the former head of the system
joined in the investigation and became
second in command in the new system
5t the same salary. The press was
moved to comment that in the stormy
history of correctional reform in Wis-
consin this man’s reaction to investi-
gation was unique. Almost all officials
could be provoked to repudiate the
formal deciston-making groups, and
hence to contribute to their own
downfall. This Wisconsin administra-
tor, who simply joined in the new
movement instead, was truly unusual.
Muost important, one can clearly
generalize about the broad strategy of
combining change efforts with the
simultancous development of new
actions that affect the internal dis-
tribution of responsibility, power,
and reward and new actions that affect
the focal properties of the environ-
ment in any one of the tive relation-
ships we identified as critical. Other
analyses of reform in the Hawaiian
correctional system by McCleery and
in the Wisconsin system by Ohlin and
others show dramatic use of this strat.
egy of “change on all fronts at once.”
These issues will be explored at
greater length in books forthcoming
from the research project. In the in-
terim we can point out that there is
also another basis for evaluating gen-
eralizability. Quite apart from noting
similar processes outside Massachu-
setts, we can point to similar processes
at other levels of analysis within
Massachusetts. The same principles
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of change strategy that are evident in
the state level reform efforts in Massa-
chusetts are also evident at the local
communnity level (for example, when
the issuc is whether local residents will
gecept a group home in their neighbor-
hood). We have also found that the
same principles apply whether the
group home is a correctional one or
one for the mentally retarded. Addi-
tionally, in conferences with program
evatuators in Massachuset!s and dcross

country, we have found that rec-
. izing the same principles facili-
tates the evaluation of programs in
corrections and in other ficlds where
there are multiple interest groups and
multiple goals associated with change.
Finally, in consultation with program
developers we have similarly found
that the principles observed in the
Massachusetts reform constantly re-
emerge. They can prove helpful, when
recognized, in identifying desired
directions of program development,
such as the nature of community link-
ages for program clients, and the
relationship of those linkages to other
aspects of the program,

In conclusion, the reforms that
have taken place in Massachusetts
youth corrections are clearly not un-
replicable freaks. They were brought
about by common political means in
a state that displays no statistical
uniqueness. They can be replicated in
other arenas within Massachusetts and
in other states.
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