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FOREWORD

The first National Conference on Criminal Justice Evaluation was held
in Washington, D.C., in February 1977. Over 1,400 individuals attended
the 33 separate panels and presented, critiqued, or listened to 179 evalu-
ation reports. While the Conference represented a culmination of several
years of research and evaluation in criminal justice, most of the papers
reported on work of quite recent vintage, demonstrating that the call for
more and better evaluation in LEAA's 1973 reauthorizing legisiation had
not gone unheeded. The National Conference on Criminal Justice Evaluation
revealed through the volume and the wealth of completed projects that crim-
inal justice evaluation is a healthy and viable discipline.

The Conference was sponsored by the National Institute of Law Enforce-
ment and Criminal Justice but the full participation of researchers and
practitioners from other LEAA and DOJ offices, State and local government
agencies, academic institutions, and private research firms truly made the
Conference a product of the criminal justice community. .

This volume of selected papers covers the full spectrum of topics and
participants from the Conference. Some of their findings have already been
incorporated into the knowledge base for improving criminal justice in the
United States; some papers are truly innovative and provide significant
methodological advances for future research and evaluation; other papers
remain controversial and outside the accepted wisdom of criminal justice
practices. This spectrum of perspective is what we hoped for in the Con-
ference and what we at the National Institute will continue to encourage.

A complete 1ist of the papers presented at the Conference is provided in
the appendix.
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KEYNOTE ADDRESS: SOME PRELIMINARY REFLECTIONS ON EVALUATION
IN CRIMINAL MATTERS

Sir Leon Radzinowicz
Cambridge, England

Distinguished Company,

I am greatly honored to have been invited to join you on so important an
occasion and to have been asked to address you. I am also delighted to acknowl-
edge the important part played in the production of this paper by my close col-
laborator, Miss Joan F. S. King, Senior Assistant in Research in the Cambridge
Institute of Criminology.

This is an impressive gathering. At Teast 150 reports; 34 panels; more
than 1,000 participants. What strikes me especially is its remarkable geo-
graphical spread: 1literally from all parts of this great Republic. The excep-
tionally wide range of topics and interests--all focused on the central theme
of evaluation. And last, but not least, we have the existing combination of
well-established criminological and penological authorities with numerous young -
men and women all embarking upon the thorny path of criminological research and
reassessment. Nor can I ignore to emphasize the sober, critical, and yet not
purely negative, bent of virtually all the papers submitted to the Conference.

In view of the particular occasion and the accumulated wealth of material,
you cannot expect from me more than a sharing with you of some preliminary re-
flections on evaluation in criminal matters against an historical and compara-
Eive background. That is what I shall endeavor to do within the next half

our.

To look around this Conference is to see, on all sides, that blending of
curiosity, social conscience, and business acumen that is so pre-eminently
American. To read the reports submitted to it is to see, as on a map, the
directions in which the process of evaluation has been moving. It can indeed
be said that there remains no part of the system of criminal. justice that es-
capes this probing scrutiny.

Evaluation has been applied to all aspects of the work of the police from
their work on the streets and the earliest tentative checking of possible sus-
pects, to the evidence they may give in court. It has invaded the darker re-
cesses of plea bargaining, and brought to 1ight the implications of refusing
bail. It has penetrated some of the reticence that once surrounded sentencing
and has even been knocking upon the closed doors of that Tast stronghold of
privacy, the jury room. It has left a devastating trail all through the penal
system, from probation via the penal institutions to parole. It has been ap-
plied not only to processes but to persons: the policeman and the probation
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officer are finding themselves and their work as much subject to evaluation

as the system within which they function. Even the anonymous citizen has been
pressed to reveal his attitudes to criminal law, the extent to which he has
committed or suffered crime, the way he would rate the gravity of various
crimes, and his views on the workings of the criminal justice system. ‘Last

of all, evaluators themselves have been coming under the microscope, their
research scrupulously analyzed and reworked, themselves evaluated as ruthlessly
as they have evaluated others.

It is tempting, indeed almost nétura1, to think of this as a purely mod-
ern phenomenon: In one sense it is. But in another it owes much to its an-
cestors, some of whom I think it well, however briefly, to recall.

That sturdy old iconoclast, Jeremy Bentham, made no bones about his touch-
stone when faced with established institutions, however venerable: "What use
are they?" If they failed to pass that test, they were out, as far as he was
concerned--and in many cases as far as posterity has been concerned as well.
They were also out if they appeared to him to be manifestly unjust. In his old
age, Lord Brougham said of Bentham, "The age of Law Reform and the age of Jeremy
Bentham are one and the same . . . . He it was who first made the mighty step
of trying the whole provisions of our jurisprudence by the test of expediency

. their adaptation to the circumstances of society, to the wants of men and
the promotion of human happiness . . . . None ever before Mr. Bentham took in
the whole departments of legislation. None before him can be said to have
treated it as a science, and by so treating, made it one."

Bentham's scrutiny extended to all branches of criminal justice--the sub-
stance of criminal law, the ramifications of procedure, the nature, degrees,
and varieties of punishment. Subsequent schools of criminal law and criminol-
ogy have laid varying emphasis on different aspects of this very wide
perspective. .

The classical school of criminal law, whose influence pervaded Europe and
invaded the United States in the nineteenth century, was primarily concerned
with the Togic of justice, proportion, and procedures. It rested upon a series
of assumptions, idealistic but, alas, unproven. The classicists believed they
could devise a just, rational, predictable system of procedures and penalties
which would maintain itself by its manifest virtues. They believed they could
back this up by virtual certainty of detection: a prerequisite if the system
was to be either just or effective. And they believed that the combination of
certainty with proportion and moderation would deter both offenders who suf-
fered punishment and any others who might be tempted.

Once a good run of criminal statistics had been established, the first
tool of empirical, as distinct from philosophical, evaluation was in men's .
hands. And it undermined two of the basic classical assumptions. 1In England,
for example, penalties had been brought into more reasonable proportion to of-
fenses, and the police had begun to be organized into discipiined and effici-
cient forces. Yet, Edwin Chadwick, one of the architects of poiice reform,
was also one of the first to point out the continuing impunity among persist-
ent criminals, and the failures of the penal system to prevent recidivism even
among those who were caught. A system of deterrence by certainty of detection
and punishment sounded fine on paper, but it was not working out in practice.



The positivists, when they came to the fore toward the end of the nine-
teenth century, were quick to seize upon these failures, as well as upon the
inhuman rigidities associated with the classical insistence upon proportion in
punishment. To demonstrate its bankruptcy, they quoted statistics of recidi-
vism not only from England but from Italy, France, and Germany. They stressed
experiment and observation as the keys to evaluation. Yet they, too, had their
ideological assumptions and, given a free hand, would have made them the basis
for whole systems of criminal justice. They assumed that the battle for proce-
dural protections had been fought and won once and for all; that fairness in
prosecution and punishment could be taken for granted. They assumed that a
system of criminal justice could be made more humane and effective by classify-
ing criminals on the basis of their propensities, their "dangerousness," and
that this, rather than the crime before the court, should decide the measures
to be used in dealing with them. It was the positivists who elevated the in-
determinate sentence to such a lofty pedestal, seeing it as the ideal means of
protecting society and, where possible, reforming the criminal.

Meanwhile, the Marxist criminologists were protesting that it was impos-
sible to achieve either justice or protection within a capitalist society,
whatever the means that might be used. To them, evaluation of a system of
criminal justice was subsidiary to evaluation of the kind of society it was de-
signed to support. At that stage, early in the present century, they had one
great advantage. There was as yet no existing regime which had even attempted
to mold itself on the precepts of Marx. Like the early enthusiastic classi-
cists, pursuing their liberal dream, they lived in a glass house, which, being
purely ideological, offered no targets for stones.

The capitalist countries, encumbered with real systems and the real de-
fects and criticisms to which that exposed them, enjoyed no such advantage.
They were in many ways, strongly self-critical. It was English investigators
who so ruthlessly analyzed and condemned the English prison system at the end
of the nineteenth century. It was American sociologists who explored and de-
nounced, in turn, the crimes of big business, the corruptions of police, the
festering of cities. But they nevertheless rejected the wholesale Marxist
condemnations, convinced that it was possible, for example, to frame Taws
which would bring to book the wealthiest predators, to check as well as to ex-
pose police corruption, to counteract the evils of city slums. Standards of
criminal justice could be raised with rising standards of society.

Neither the assumptions of the Marxists or of their opponents have sur-
vived subsequent events and subsequent scrutiny. Criminologists have again
proved themselves highly efficient undertakers, burying many of these hopes
under mounds of statistics. There have been the revelations of the prevalence
of hidden crime, of the obduracy of prisons in the face of attempts to trans-
form or redirect them, of sickening recurrences of cerruption among those en-
trusted with enforcing the law. And there has been lack of evidence that the
numerous experiments directed at reforming offenders have had any significant
impact upon general rates of recidivism. Over the last 20 years this process
of systematic disillusionment has deepened and widened, engulfing all aspects
of criminal justice and, into the bargain, a great deal of earlier research
into their effectiveness.

But we must preserve a sense of proportion. To quote a felicitous remark
by Professor Arnold S. Trebach: "We seem to have too many critics and too few
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play writers." We all think we know what is meant by evaluation--otherwise we
should not be here. Yet this enigmatic and complex concept eludes any simple
definition. I have so often quoted a certain cynical comment about criminal
statistics that I have come to believe I invented it myself. I cannot resist
adapting it to our topic today: "Evaluation is 1ike a bikini. What it reveals
is suggestive. But what it hides is vital." On top of that, the subject be-
comes ever more sophisticated. Nothing would seem more definitive than death
but it too has now become difficult to evaluate. We are offered not one but
half-a-dozen competing criteria. Perhaps we should count ourselves fortunate
phag ag Tast there must come a point where everyone agrees that the poor fellow
is dead.

The two major senses of the word evaluation are not always clearly distin-
guished. It is not always realized that evaluation in one sense usually jm-
plies, however unconsciously, evaluation in the other.

Both the Oxford Dictionary and Webster's give priority to the more mundane
of the two kinds of meaning. To evaluate is "to work out the value of some-
thing" and value is "a fair equivalent or return--material or monetary worth."
In other words, to evaluate is to find out whether we are getting our money's
worth in what may be seen as objective terms. This is very much the function
sense of "cost benefit analysis" and stresses the idea of finding objective
facts as means of measurement. Inevitably we seize upon the most accessible
and apparently objective index of achievement--such as rates of detection by
the police, or of recidivism among those who have been through the penal sys-
tem--only to find that, in practice, it is as full of distortions and loop-
holes as a broken net . . . . ‘ '

But Webster also defines the word evaluate as "to determine the signifi-
cance and worth of a thing, usually by careful appraisal or study."” The Oxford
Dictionary also defines "value," in the ethical sense as "that which is worthy
of esteem for its own sake, that which has intrinsic worth." A classical exam-
ple of this kind of evaluation is the well-known statement made by the young
Winston Churchill when Home Secretary in 1910. May I quote it again:

"The mood and temper of the public in regard to the treatment
of crime and criminals is one of the most unfailing tests of
the civilisation of any country. A calm, dispassionate recog-
nition of the rights of the accused, and even the convicted,
criminal against the State - a constant heart searching by all
charged with the duty of punishment - a desire and eagerness
to rehabilitate in the world of industry those who have paid
their due in the coinage of punishment; tireless efforts to-
wards the discovery of curative and regenerative processes;
unfailing faith that there is a treasure, if you can only
find it, in the heart of every man."

The second meaning is subtler, but no less important. To evaluate is "to
determine the significance or worth of a thing," and value is something "worthy
of esteem for its own sake," something of intrinsic worth. These are subjec-
tive judgments, but they refer to the very basis of our evaluations; the
things we think it worthwhile to measure and to compare, and our decisions
about the criteria of "success," "effectiveness," or "failure." Their



influence upon what we look for, what we find, and what we do with our findings,
is often taken for granted to the point of being overlooked.

Not only the broad themes of evaluation, but the ways that they are ap-
proached, the aspects examined, the kinds of questions asked and answers found,
are heavily influenced by evaluative judgments. You can evaluate a scheme in
many different ways: in terms of whether it is workable; of whether it has any
i effect in reducing crime or recidivism; of whether it is being carried out as
» its promoters intended; of whether it achieves their declared objectives; of
whether it has unwanted side effects; of what impact it has on other parts of
the system of criminal justice; of its acceptability to public opinion.

Of course, it is not only evaluation that is a complex matter. Criminal
i Justice is even more so, multiple in its nature, its purpose, its functions.
'@ It is not like a business, with an easily measurable material objective. It
: is at Teast as complicated, its elements as intangible, as for example, a sys-
tem of education. And it raises equally strong feelings, both among those who
want to maintain traditional systems and those who want to revolutionize them.

Moreover, evaluation in criminal justice, as in education, is subject to
'@ a mass of technical problems: the extent of hidden crime; the 1imited reli-

~ ability of criminal statistics; the varying standards and criteria of failure
in parole or probation; the constant change in social and economic situations;
the shifting objectives, practices, and personnel in the execution of projects,
and in those to whom they are directed; the impact of research itself on the
processes and attitudes it seeks to exawine.

Then there are the pressures of our situation today. Running all through
the reports of this conference are the recurring themes of rising crime and
growing costs. And there is, alas, no reason in sight to expect that either
will decline. That brings a mounting urgency to the theme of evaluation.

We want to know what we are getting for our money in the sphere of criminal
‘@ Justice. But cost-benefit considerations apply also to evaluative studies
themselves. Certainly we spend huge sums on our police, our courts, our pris-
ons. Certainly we need to know whether we are spending them usefully. But
evaluation does not come as a Christmas gift. If we want first-class research
officers, sound materials, careful analysis, adequate validation, these also
cost a great deal of money.

B

It is as important to be selective in evaluation as in sweeping away old
institutions or initiating new ones. But who should do the selection? Should
it be the politicians or.administrators? Should it be those directly involved
in the field? Should it be public opinion? Should it be the evaluators?

Each has a claim to a hearing. To ignore any of them may invite misunderstand-
é‘. ing and eventual frustration. Yet none is immune from bees in the bonnet, from
4 bias or self-interest. Sometimes the focus may be dictated by more sinister

§ motives: there may be pressure for evaluation and change in one direction to

L distract attention from far greater evils in another. Glancing at the small

! print in the London Times a few days ago, I saw that a Roman senator has asked
the Italian government to introduce paper bedsheets in all prisons to stop in-
mates from escaping by tying their bedlinen into ropes. The careful evaluation
of such a proposal could still further defer evaluation of the rottenness of
Italian prisons, by now a world secret. We are very far, as yet, from the




stage at which we can base firm and final policy decisions upon what emerges
from evaluative research.

Since the criminal justice system has multiple objectives, we cannot
sweep away any section of it solely as evidence that it is not achieving one
of them. Prisons, for example, may not rehabilitate: at least in some in-
stance it is essential that they continue to contain. Evaluation is a matter
of degree: fow example, if the police are catching no more than one criminal
in three--or even less--this does not mean that they are totally ineffective:
to withdraw all support from them would be to move into a radically new dimen-
sion of crime and disorder.

Evaluation in the sense of cost-benefit analysis is deeply dependent upon
the more subtle kinds of evaiuation. How do you weigh the costs and benefits
of investment in one part of the system against those of investment in another?
How do you weigh investment in criminal justice as such against investment in
other social goals? Yet in the face of all these cautions it cannot be said
too emphatically that evaluative studies must be continued, refined, and de-
veloped. Disappointment with crude findings must be used--as they are in the
far larger, established physical sciences--as stepping stones to deeper and
more accurate understanding of the complex web of human relationships called
the criminal justice system. Even in what I may dare to call their infancy,
they have done much to sweep away pretenses, brought more sobriety, realism,
and self-examination into the work of those who gave the awesome responsibil-
ities of "disposal," where Taw breakers are concerned (a sinister enough word
in all conscience). And evaluation has made it far less easy than it used to
be for demagogues to get away with sweeping assertions and the kind of promises
that mean nothing and cannot be kept.

If you take evaluation in its widest sense, you find it covering virtually
everything--all individual factors in crime, all social factors, all aspects of
political and social life. It is like the days when we were so absorbed in
finding "causes of crime" or ways of "predicting" it.

It is necessary to distinguish between quantitative and qualitative as-
sessment; they may sometimes be combined, but sometimes they are separate and
different views may result if a question is approached by way of quantitative
or qualitative evaluation.

Some effects are visible, some are not. Yet the nonvisible may be at
least as important as the visible. For example, if the police are very effec-
tive, they may reduce disorder virtually to nil: the tendency is then to as-
sume that that is a normal state of affairs {(just as we assume it is normal
not to be burgled every time we go out). We begin to worry about visible ef-
fects only when police efficiency is low and crime and disorder high.  Evalua-
tion should not be carried out by the people to introduce innovations or im-
plement the established system. Even so, bias among evaluators may be as
potent and as prejudicial as bias among those who launch new experiments or de-
fend established traditions. The subjects chosen for evaluation, the ways in-
vestigations are designed, strangely affect the nature of the findings.

May I add a note of warning. It might be possible to devise an evalua-
tive study of the relation between bedsheets and escapes. It might even lead
to a useful reduction in absconding. It would pass the test in technical terms.



Yet other criteria are needed to decide priorities for evaluative research.
Some means are surely needed to steer scarce resources of skill, of time and
money, toward projects near the center of criminological and penological con-
cern, jnvestigations that promise to throw Tight on the kind of problem we
most need to tackle.

It is often said that evaluative studies have practical objectives, the
hope of influencing future decisions. But the translation of research find-
ings into action is by no means a clear and simple process. It is seldom pos-
sible to base a policy decision upon the results of an isolated study. Occa-
sionally, success or disaster may be so clearly demonstrated that no further
investigation is necessary. But generally two, three, or more investigations
will be required before a decision can justifiably be based upon them.

There is no room for the facile assumption that a project which works in
one setting, with one group of practitioners and clients, can be translated
as it stands to a different time or place--let alone to a different country--
or to other kinds of practitioners or offenders. Evaluative studies lend them-
selves less than most to generalization.

There is the need to keep in mind the degree of success thai can reason-
ably be hoped for, the degree of failure that must inevitably be accepted, in
a field as intrinsically discouraging as that of criminal justice. Even a
small indication of achievement can have a disproportionate effect in reliev-
ing pressures, raising morale, and allaying public disquiet.

Because criminal justice has multiple objectives and functions, it cannot
be concluded that an institution or.project which is failing to achieve one
of them is necessarily valueless and should be swept away. A great deal of
evaluative effort and talent has been devoted to demonstrating that prisons
fail to rehabilitate prisoners. Admittedly many prison administrators have in
the past colluded in presenting rehabilitation as the primary purpose of their
regimes, and the public have wanted to believe them. But prisons have other
functions, more ancient, and more indispensable. In the last resort they are
designed to contain and restrain. No amount of evaluation in other terms will
make them expendable in that most basic of functions.

To reach decisions about changes in criminal justice, we must take ac-
count of the system as a whole. In this sense too, not one, but a series of
evaluations is needed. Before deciding that something is expendable in one
part of the continuum, we must consider its impact upon the rest. To abolish
it may impose intolerable strains on other parts. And before sweeping away
one section as inefficient, costly, or even harmful, we must consider whether
the alternatives may be even less efficient, more expensive, or damaging, than
what we have and what we complain of. Likewise, before throwing our resources
into something new, we must consider whether we are thereby undermining some-
thing already established which could still be of service and which may, in-
deed, include vital safeguards built in by experience over many years.

If I sound very conservative to you, you must allow me that I have lived
long enough to have watched the rise and fall of many fashions and many ex-
tremes in criminal justice. I plead only for balance, and a measure of sober
economies in mingling the best of the new with the best of the old. In the
last resort we came back to the intangibles of evaluation, the areas where no



amount of objective calculation will give us the answers, where we have to
decide on the basis of "intrinsic worth"--what weight we wiill attach, for exam-
ple, to the protection of the community from serious crime and the protection
of the criminal from serious injustice.

Yet I have no doubt at all that, despite all its complications, all its
flaws, and all its Timitations, the development of evaluation must continue.
Only a completely stagnant society, which has given up hope of anything, can
afford to neglect it. Even the motley assortment of authoritarian regimes now
tightening their grips around the world have their methods of evaluation, of
weighing up the costs and benefits to their regimes of the various ways of
handling their criminals and their delinquents. There must, for example, be
calculation about the most effective way of countering the dangers presented
by dissidents, not only in the dark corridurs of the public prosecutors and
at police headquarters, but also at the very highest political level. Who
should be imprisoned, tortured, or consigned to a psychiatric hospital? Who
should be exiled? How can we evaluate the impact of these alternatives, in
different cases, upon public opinion at home, upon world opinion abroad? But
for evaluation in the sense we know it, an opening up and examination of the
processes of criminal justice and the penal system, we are forced to depend
upon the testimony of those who have been their victims. We hear from the
Solzhenitsyns', not from the institutes of criminology of the totalitarian
states.

Evaluation in an open society is a very different matter. In fact, I
would say that genuine evaluation is possible only in an open society. It
is indeed one of its essential political implications: an open society wants -
to know what is going on, from the Oval Office in the White House to a local
jail in Mississippi. In this field, and not for the first time, American
criminological practice has given the lead to the world. Because the United
States has been free of the rigid frameworks and clichés of the European
schools of criminal law and criminology, it has been free to enter fresh
fields of research. Because of its essentially questioning outlook, at once
idealistic and utilitarian, it has persistently demanded to know what has come
out of its development and experiments. Because it has been faced with a per-
sistent and growing phenomenon of crime, in spite of early optimism about the
possibilities of control, it has gone on to develop new approaches. I see
that Mr. Caplan has spoken of evaluation as a "new science." I would venture
to disagree: it is more like a new and intriguing chapter in a very long
story, a refinement and expansion of a kind of assessment that has Tong been
an art and is now becoming a science as well. Moreover, it is a development
to which the nation has devoted a generous share of resources.

Evaluation opens doors in the system of criminal justice, not only for
administrators and field-workers, but for politicians and legisiators. It has
done much to sweep away pretenses, brought more sobriety and realism into the
outlook of all who have a say in dealing with crime and criminals. Evaluative
studies, as well as the persistence of crime, have brought home the lesson that
the options are few, and that the possibilities of influence are very limited.
The programs of politicians, small and great, will always include some allu-
sions to the elimination of corruption and the control of crime, But we are by
now far away, I am glad to say, from the fervent crusades of the political ex-
ponents of so-called "law and order" and of those who believed that crime
would be absorbed and rendered negligible by the benefits nf the "Great Society."
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It was at once sobering and reassuring to see during the latest election,
that although President Ford had in mind definite ways of dealing with certain
classes of criminals, he abstained from emphasizing it too persistently. And
his opponent, President Carter, barely touched upon penal problems. That
should not be taken to mean that he does not realize the importance of the
problems for the country as a whole; but only that he did not regard them as
election issues. To borrow the title of a fashionable song--"Promises, Prom-
ises, Promises"--are mercifully Tosing their grip upon penal policy. The
studies of evaluation have certainly played an important role in producing
this beneficial change in attitude.

But I have come here not to teach, but to learn. It is time for me to
stop. I am looking forward eagerly to watching the work of the various panels.
Still more I Took forward to following what emerges from it all in the years
to come, to seeing sound fruit from the seeds being scattered here.
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AN EVALUATION OF THE OPEN GARAGE
DOOR BURGLARY PROGRAM

Ron Pennington
Research Associate
St. Louis County Police Department

INTRODUCTION

Police departments have historically either used a preventive patrol-
oriented strategy or a target-hardening strategy to control the incidence of
crime in their jurisdiction. A patrol-oriented strategy is usually based on
the assumption that an increased police presence will deter crime and increase
apprehensions. The Kansas City Preventive Patrol experiment, which tested the
effect that three different patrolling levels had both on the occurrence of
crime and on the community's attitudes about crime, constitutes one of the
more well-known experiments of this type.l On the other hand, a target-harden-
ing strategy will normally use nonpatrol means to implement a program, e.g., a
police-community relations drive to recruit citizens into a home security pro-
gram. Operation Identification programs, which encourage citizens to mark any
moveable and valuable piece of property with an engraved identifying code and
which attempt to deter potential burglars by putting a program decal on the
door or window of the program participant, are usually administered by police-
community relations bureaus.

Program evaluation of patrol-oriented and target-hardening programs are
primarily designed to test the utility of the program's concept by showing its
effect on a wide variety of goals. In the Kansas City Preventive Patrol ex-
periment, impact measures included data on citizen attitudes about crime and
the police as well as data about the occurrence rates of crime, e.g., robbery,
assault, rape, homicide, burglary, auto theft, vandalism, purse snatching, and
larceny. The Operation Identification program was evaluated by the following
criteria: reduction in residential burglaries, citizen fears about crime, re-
cruitment to the program, police-community benefits, and property return rates.

In those situations where a police department has designed a program to
attack a specific crime problem, elements of both program strategies have been
used. The anti-subway robbery program, implemented by the New York City Police
Department in 1965, illustrates this point. The New York City Police Depart-
ment increased the number of men patrelling its subways by 150 percent in 1965
and the program soon had the -effect of reducing subway offenses from a high
level of 7,000 crimes in 1964 to a low level of 5,000 crimes in 1965. However,
by 1968 field interrogations of arrested robbers and an analysis from crime
statistics suggested that the program may have had a partial displacement ef-
fect, i.e., more bus robberies were being committed in lieu of subway rob-
beries. In order to deal with this problem, New York City officials
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implemented in 1969 an exact bus fare program which had the effect of reducing
monthly bus robberies by 98 percent. In summary, what started out as a patrol-
oriented program soon incorporated elements of a target-hardening program and
in both instances, the specific nature of the crime dictated the program strat-
egy to be used.3

This study assesses a crime prevention program that also used the elements
of a patrol-oriented and a target-hardening strategy and which was implemented
by the St. Louis County Police Department from April 1, 1976 to September 30,
1976. The St. Louis County Police Department primarily patrols the unincor-
porated areas of St. Louis County. The entire county is legally separated from
the City of St. Louis and has within its boundary 951,671 people, 510 square
miles, and 94 self-governing municipalities. The unincorporated area of St.
Louis County has about one-third of the county's total population (348,431
people) and about two-thirds of its land area (325 square miles). The depart-
ment is divided into five precinct areas and two of these precincts were se-
lected as the site for the pilot program. According to the 1970 Census, resi-
dents in this test area tend to range from the lower middle to middle income
bracket, are almost exclusively white, and have a significant juvenile popula-
tion below 18 years of age (i.e., 34 percent).

The pilot program was designed to reduce unlawful entry garage burg]aries4
and home burglaries. It was based on the following assumption: if homeowners
who leave their garage doors open were informed by the department that such
negligent behavior was strongly associated with the commission of an unlawful
entry garage burglary, then these types of crimes, which are primarily commit-
ted by juvenile offenders, could be prevented.5 Patrol officers were told to
write down the address of any home where an open garage door was spotted and
where no resident appeared to be home. Lists of these addresses were forwarded
to headquarters and a letter was sent to the resident. The letter stated that
open garage doors provided burglars with an excellent opportunity to commit a
theft from a garage or from a home that was attached to a garage. In those
situations where a resident was observed with a garage door open and where
program statistics indicated that a previous letter had already been mailed
to the resident, a subsequent and more strongly worded letter was sent out.
Additional brochure information, which outlined certain preventive techniques
that the resident could undertake in order to help prevent home burglaries,
was also included. No other contact was made with the resident after this
second letter was sent out.

Several research findings substantiated the need for an antigarage bur-
glary program. First, data showed that a greater percentage of the burglaries
committed in areas patrolled by the department were garage burglaries than in
the rest of St. Louis County. Twenty percent of all burglaries that were com-
mitted in areas patrolled by the department during 1974 and 1975 were garage
burglaries and only 13 percent of all burglaries that were committed in the
rest of the county during the same time period were garage burglaries. Second,
the number of garage burglaries increased by 8 percent (from 1,074 in 1974 to
1,162 in 1975); while at the same time, the average monetary value of property
stolen from a garage burglary increased by 33 percent (from $160 in 1974 to
$213 in 1975).. Third, data also showed that garage burglaries were seasonal
crimes. Sixty-seven percent of all garage burglaries that were committed in
areas patrolled by the department during 1974 and 1975 occurred from the
months of April to September. Finally, a study that randomly selected 95
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garage burglary reports written in 1974 revealed that at least 65 percent of
these reports had a known open garage door means of entry. This particular
finding was also supported by another study which showed that 86 percent of
all garage burglaries committed in areas patrolled by the department during
1974 and 1975 were associated with an unlocked means of entry. In summary,
the data showed that garage burglaries were: (a) a problem that was becoming
worse in terms of the actual number of crimes committed and in terms of the
average monetary value of property stolen, (b) a crime that was strongly re-
lated to the warmer months of the year, and (c) a crime that may not have oc-
curred if the victim had taken the simple precautionary measure of closing the
garage door.

AN ANALYSIS OF THE PROGRAM'S IMPACT

At the end of the program period, analysis of the data showed that unlaw-
ful entry garage burglaries decreased by 32 percent in the test area from a
preprogram period (April to September 1975) to the program period (April to
September 1976). However, home burglaries increased by 7 percent from the pre-
program period to the program period. Since the program had no apparent effect
on home burglaries, they were eliminated from the study. Table 1 summarizes
these findings.

TABLE 1.--The distribution of unlawful entry garage
burglaries and home burglaries in the
test area by time periods

Unlawful entry

Time periods garage burglaries Home burglaries Total
Preprogram 218 415 633
(April-September 1975)

Program period 147 444 591
(April-September 1976)
Total 365 859 1,224
Percent change - 32% + 7% - 7%

This study will use a policy analysis perspective to help determine whether
the 32 percent decrease in unlawful entry garage burglaries could be attributed
to the effectiveness of the program. According to James Q. Wilson, a policy
analysis perspective tests for the effect that a certain short-term policy in-
novation has on a specific crime.® However, one of the difficulties with this
type of approach is that researchers do not always have the necessary planning
time to build into a new policy the program features that would create a true
experimental situation.’/ Usually, program evaluators will try to find some
way to randomize the introduction of the program stimulus. However, whenever
randomization is not possible, the researcher may use a quasi-experimental
analysis. According to Donald Campbell, this type of analysis provides the
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researcher with the ability to "introduce something Tike experimental design
into his scheduling of data collection procedures."8 Carol Weiss also argues
that quasi-experimental designs should be used when the conditions for a true
experiment do not exist.?

Eighty-four subprecinct areas in the test zone (known as COGIS blocks)!0
were used as the unit of analysis in a test that attempted to determine if the
-program had an effect on unlawful entry garage burglaries. Two types of vari-
ables were computed at this Tevel: Tletter saturation levels and changes in un-
lawful entry garage burglaries from the preprogram period to the program period.

In order to measure the level of letter saturation for each subprecinct
area, the total number of initial Tetters and the total number of secondary let-
ters that were mailed out during the program period were divided by the number
of houses in each COGIS block. Housing data were selected as the base measure
because_they were the most valid measure of potential risk for this type of
crime. 11 Although criminal justice students have habitually used a per capita
base for these types of measures, such a practice for this study would clearly
be inappropriate because structures and not people constituted the environmen-
tal risk encountered by the program.

The second variable classified COGIS areas by whether they experienced
an increase, a decrease, or no change in the number of unlawful entry garage
burglaries that were committed from the preprogram period. In order to reduce
the uncertainty about the relationship between true crime and reported crimes,
the data were treated ordinally. According to Jones, this technique is valid
so long as there is a positive relationship between the two concepts, i.e.,
when the true crime rate increases (decreases), the reported crime rate will
increase (decrease).l3 This analysis also assumes that the program did not
have a "Hawthorne effect" on the victims who normally report (or do not report)
garage burglaries to the police.

Table 2 presents a contingency table that shows how the test zones' 84
COGIS areas are distributed between the saturation Tevel of initial letters
and the change in unlawful entry garage burglaries. The first variable con-
sists of three categories:

(a) a low saturation level (less than 9.2 initial letters per 100
homes) ,

(b) a middle saturation level (between 9.3 and 21.4 initial letters
per 100 homes), and

(c) an upper saturation level (more than 21.5 initial letters per
100 homes).

The program supporting hypothesis is: those COGIS blocks that experienced
higher saturation levels of initial letters should tend to be more strongly
associated with a decrease in unlawful entry garage burglaries than those
COGIS blocks that experienced lower saturation levels of initial Tetters.

The data in table 2 show that the saturation levels of initial letters

were not strongly related to the change in unlawful entry garage burg1aries.
Only 50 percent of those COGIS blocks that experienced an upper saturation
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TABLE 2.--Saturation levels of initial letters by
changes 1n unTawful entry garage
burglaries within the test zone

Change in unlawful Saturation levels
entry garage Low Middle Upper
burglary Tevel Tevel level Total

Increase 10 10 5 25
(37%) (34%) (18%)

No change 4 4 9 17
(15%) (14%) (32%)

Decrease 13 15 14 42
(48%) (52%) (50%)

Total 27 29 28 84
(100%) (100%) (100%)

level of initial letters had a decrease in unlawful entry garage burglaries.
Fifty-two percent of the COGIS blocks in the middle saturation range and 483
percent of those COGIS blocks in the 1ower saturation range had a decrease in
unlawful entry garage burglaries.

When the open garage door program was implemented by the department, it
was felt that a second letter might provide an additional stimulus to those
homeowners who continued to leave their garage doors open. Consequently, it
was possible that a relationship between saturation levels of secondary let-
ters and unlawful entry garage burglaries might exist even though no relation-
ship was found for initial letters. Saturation levels of secondary letters
classified COGIS blocks into the following categories:

(a) no saturation level,

(b) a low saturation level (less than 5.0 secondary letters per
100 homes), and

(c) an upper saturation level (greater than 5.0 letters per 100
homes) .

The following hypothesis was tested: those COGIS blocks that experienced
higher saturation levels of secondary letters should tend to be more strongly
associated with a decrease in unlawful entry garage burglaries than those COGIS
blocks that experienced Tower saturation levels of secondary letters.

The data in table 3 show that saturation levels of secondary letters are

not related to changes in unlawful entry garage burglaries. Only 49 percent
of those COGIS blocks that experienced an upper saturation level of secondary
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TABLE 3.--Saturation levels of secondary letters by
changes in unlawful entry garage
burglaries within the test area

Change in unlawful Saturation levels
entry garage No Low Upper
burglary level Tevel Tevel Total

Increase 5 10 10 25
(50%) (27%) o (273)

No change 1 7 9 17
(10%) (19%) (24%)

Decrease 4 20 18 42
' (40%) (54%) (49%)

Total 10 37 37 84
(100%) (100%) (100%)

letters had a decrease in unlawful entry garage burglaries. On the other hand,
54 percent of those COGIS blocks that experienced a low saturation level of
secondary letters had a decrease in unlawful entry garage burglaries.

CHECKS FOR INTERNAL VALIDITY THREATS

According to Campbell, one of the overriding virtues of quasi-experimental
designs in a nontesting environment is that they control for alternative expla-
nations for why a program did (or did not) have an impact. These explanations
are called by Campbell internal validity threats. Two of these threats have
particular relevance to this study. They are:

(a) instrumentation (a shifting of the measuring instrument independ-
ent of any change in the phenomenon measured) and

(b) regression (the atypical occurrence of an exceptionally large
number of unlawful entry garage burglaries during the pretest
period; thereby causing a regression toward a general trend Tine
that would have predicted fewer unlawful entry garage burglaries
during the program period).14

The problem of instrumentation (or instrument decay) actually entails
questions about the validity and reliability of crime statistics. According
to Skogan, a validity problem in crime statistics occurs when "a researcher's
procedures may not be measuring the object of analysis or the resulting figures
may be artifacts of the measuring process" and a reliability question in crime
statistics will "gauge the ability of police patrol teams to classify the same
sort of events in the same manner.“15 The problem of instrumentation will occur
whenever a validity or a reliability problem threatens a study's findings to
the extent that the program's impact (or lack of impact) can be attributed to
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a shift in the measuring instrument. The study was confronted with both types
of measurement problems.

The probiem of hidden crime, i.e., the difference between true crime and
reported crime, constitutes the most serjous validity threat to any evaluation
study using crime statistics. Ostrom notes_that many criminal acts are never
reported to the police for various reasons.1® Specifically germane to this
study, one governmental victimization survey of eight large cities found t?at
55 percent of unlawful entry burglaries were never reported to the police.
However, Maltz notes that unreported crime is a serious problem in program
evaluations only when there is evidence that the program might have an effect
on reporting rates.18

The only effective test for this measurement problem would have been to
implement an expensive victimization survey before and after the program was
started. However, a validity test of sorts was made by predicting that a non-
treated control area would have the same percentage decrease of unlawful entry
garage burglaries as was experienced in the test area. The same percentage
decrease in both areas would support earlier findings that the program had no
impact in the test area since the control area's decrease could be attributed
to reasons other than the effect of the program. Because any valid measure-

ment of a variable will tend to consistently predict the same outcome with a

fairly high degree of accuracy, such a test would also provide 1imited evidence
that reporting rates were not significantly affected by the introduction of the
program.

Table 4 shows the number of unlawful entry garage burglaries that occurred
in the test area and the control area during the preprogram and program period.
The control area for this table included the three precinct areas patrolled by
the department which did not experience the introduction of the program. The
data in table 4 show that both areas had about the same percentage decrease
of unlawful entry garage burglaries, i.e., a 32 percent decrease in the test
area and a 34 percent decrease in the control area. Consequently, the data in
this table support the previous finding of this study that the program had no
discernible impact on the occurrence rate of unlawful entry garage burglaries
in the test area.

Because a crime prevention program may affect how a police officer may
perceive a program-related crime, crime statistics may not be reliable. Accord-
ing to Ostrom, the researcher may not be aware of the variations in the report-
ing practices within a police department.19 This problem becomes critical to
an evaluation study whenever the program's apparent impact (or lack of impact)
can be attributed to a change in police reporting practices in the test area.

In essence, this situation is a problem of instrumentation.

Information from radio dispatched calls for service, which are computer-
jzed by the department, was used to indicate whether more (or fewer) crime in-
cident calls were recorded in the department's crime statistics. Specifically,
the percentage of all larceny calls whose final disposition were recorded as a
"report taken" was plotted by each month of the experimental period in the
test and control area. Larceny incident calls were selected because garage
thefts are always dispatched and recorded as larcenies.20
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TABLE 4.--The number of unlawful entry garage burglaries
that were committed in the test area and the control
area during the pretest and program period

Time - Test area Control area Both areas
Preprogram 218 432 650
(April-Sept. 1975) ( 60%) ( 60%) ( 60%)
Program period 147 286 433
(April-Sept. 1976) ( 40%) ( 40%) ( 40%)

Total 365 718 1,083
(100%) (100%) (100%)
% of reduced crime -32% -34% ~33%

Graph 1 shows that at the initial outset of the program, the control area
and the test area had about the same larceny reporting percentage. There was
no percentage difference between the two areas in April 1976, a 1 percent dif-
ference between the areas in May 1976, and a 2 percent difference between the
areas in June and July 1976. By August, the margin of difference between the
areas had grown to 4 percent; but it declined to 2 percent in September 1976.
In summary, for all months after April 1976, the test area tended to have a
lower larceny reporting rate than the control area, suggesting that the pro-
gram might have had some slight depressant effect on the reporting rate in the
test area. Because the difference between the two areas' reporting rates was
small and since the lower rate in the test area would have indicated more
crime, it was concluded that any possible program effect on police reporting
practices probably did not have a confounding influence on the previous find-
ings of this study.

The second internal validity threat which presented a serious challenge
to the study's findings was regression. According to Campbell, an interrupted
time series test is the most effective way to determine whether this threat has
occurred in an experiment.2! Graph 2 is a time series analysis that shows the
number of unlawful entry garage burglaries committed in the test and the con-
trol areas during quarterly preprogram and program periods that go back to
January 1974. The dashed Tines represent the test areas during the experimen-
tal program perjod. In essence, the graph shows that a regression effect did
not occur during the program period because the quarterly 1975 preprogram peri-
ods (April-June 1975 and July-September 1975) were not greater than the same
quarterly periods in 1974, The graph shows, for example, that there were 146
unlawful entry garage burglaries during the April-June 1974 period compared to
the 130 unlawful entry garage burglaries during the April-June 1975 period and
that there were 83 unlawful entry garage burglaries during the July-September
1974 period compared to the 88 unlawful entry garage burglaries during the
July-September 1975 period. ‘
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GRAPH 1.--Percent of all larceny calls with a "report taken'
disposition by monthly experimental periods
for the test and control areas
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In order to provide more information about the program's impact, the con-
trol area was also plotted in the graph, thereby expanding the analysis from
a simple time series test to a multiple time series test. This additional
feature proved useful because it clearly illustrated the seasonal characteris-
tic of the study's crime. Generally, there were fewer unlawful entry garage
burglaries during the colder months of the year (October to February) and there
were more of them during the warmer months of the year (April to September).
However, the graph also clearly shows that the magnitude of these warmer month
increases started to decline in 1975, 1 full year before the program was impie-
mented. Consequently, the data suggest that although unlawful entry garage
burglaries were at an all time Tow during the program period as compared to
previous warmer month periods, this trend may have simply been a part of a
larger trend which started in 1975 and which has simply continued 1independ-
ently of any impact from the program.

CONCLUSION: EXPLANATIONS OF PROGRAM FAILURE

Two explanations may account for the failure of the program to have an
impact. First, the program may not have reached a very high saturation level,
i.e., only a small percent of negligent homeowners were reached by letters.
Second, it was possible that the letters simply may not have evoked the neces-
sary motivational force which would have changed the negligent behavioral pat-
terns of homeowners. In other words, the normal homeowner who received a lTet-
ter from the department simply ignored it. Data, which were available for the
first explanation but which were not available for the second explanation, in-
dicated that there was not enough supporting evidence for the first explana-
tion. Consequently, the credibility of the second explanation was enhanced
even though no direct test could be implemented.

One of the principal reasons for a program to fail is that the degree of
change, which is necessary for the program to have an impact, is not reached.
Freeman and Bernstein call this policy problem "process evaluation," and they
maintain that it is an integral part of any evaluation study.22 For example,
the Kansas City preventive patrol experiment was critiqued by Richard Larson
because reactive beat areas (areas receiving no preventive patrols) probably
did not conform to the conditions the researchers sought to introduce. Con-

sequently, the study's failure to find statistical relationships between vary- -

ing police visibility levels and_the study's numerous dependent variables
was not particularly surprising. .

Data in table 5 show that the garage burglary program was successfully
implemented in the test area. According to the table, 17.2 percent of all
homes in both test precincts received at least one letter and 5.6 percent of
all homes in both test precincts received a second letter. Aware of the fact
that not all homes have garages and that not all garage owners leave their
dcors open, the real saturation scores are probably much higher than the
scores recorded here. In addition, it should be noted that most of the let-
ters were mailed during the first 3 months of the program. From an evalua-
tion point of view,.this was desirable because the program's impact should
have occurred, at the latest, during the last 3 months of the program.

Although there is no supporting evidence to argue for the acceptance of

the second explanation, i.e., the program's failure to motivate a behavior
change on the part of the homeowner, one is forced to conclude by a process of
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TABLE 5.--The number of initial and secondary letters
mailed related to homes in each precinct by time periods

Precinct area

Program time Precinct Al Precinct B2 Both Precincts
periods Initial Secondary Initial Secondary Initial Secondary

First three 3,0123 802 2,461 658 5,473 1,460
program months (13.7)%  (3.6) (16.8) (4.5) (14.9) (4.0)

(April-June 1976)

Second three 213 176 622 403 835 579
program months ( 1.0) ( .8) ( 4.2) (2.7) ( 2.3) (1.6)
(July~Sept. 1976)

Total 3,225 978 3,083 1,061 6,308 2,039

]Precinct A has 21,936 homes according to the 1970 Census.
2Précinct B has 14,658 homes according to the 1970 Census.

3Number of letters mailed.

4Number‘ of Tetters per 100 homes in the precinct.

Source: Housing statistics were collected from the owner total column on page
8 through 95, U.S. Department of Commerce, Bureau of the Census, Block
Statistics St. Louis, Mo.--I11. Urbanized Area, 1970 Census of Housing.

elimination that this explanation is probably the most plausible. However,
three types of tests could have been implemented to determine whether this ex-
planation could be more strongly supported. First, a pretest and posttest sam-
ple survey, which would have determined how often garage owners closed their
doors, could have been conducted in the test and the control area. Second,

a more unobtrusive method could have been designed which would have measured
how many garage doors were left open in randomly selected areas throughout
different periods of the experiment. Finally, some of the sightings made by
the police during the program could have been treated as a control group to

the extent that no Tetters would have been mailed to the resident. Conse-
quently, a longevity study could have been implemented in order to determine

if initial or secondary letter recipients tended to be victimized less than ,
those homeowners who were spotted with open garage doors but who never received
a letter.

In summary, three reasons underscore why these tests were never imple-
mented. They were: :
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(a) experimental requirements were not seriously considered before
the program was implemented,

(b) the additional tests would have increased the costs of a pilot
program which was already becoming too expensive, and

(c) program designers never thought that it would be desirable to
determine why a program might fail.

Because of these reasons, a definitive answer about why the program had failed
could not be rendered. However, through careful use of the data available, it
was possible to determine that (a) the program had failed and (b) that the
failure could not be attributed to a pseudo-statistical effect originating
from the data. Given the uncontrollied environment in which the quasi-experi-
mentalist must conduct a study, these two findings are not insignificant.
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NOTES

For a rather detailed evaluation study of this program, see Police Founda-
tion, The Kansas City Preventive Patrol Experiment: A Technical Report
(Washington, D.C., 1974).

See, The Institute for Program Evaluation: Summary of the Assessment of
Operation Identification Effectiveness and Plans for Evaluating a Single
Project: Phase I Evaluation of Operation Identification, prepared for
National Institute of Law Enforcement and Criminal Justice, Law Enforce-
ment Assistance Administration, U.S. Department of Justice, 1975.

Jan M. Chaiken, Michael W. Lawless, and Keith A. Stevenson, "The Impact
of Police Activity on Subway Crime," Journal of Urban Analysis, II, 2
(1974), 173-205. :

An unlawful entry garage burglary was defined in this study as an illegal
entry into a garage through an unlawful means of entry for the purpose of
committing a theft. A home burglary was defined in this study as an il-
legal entry into a house which was a permanently fixed structure through
either a forcible, unlawful, or attempted forcible means of entry for

the purpose of committing a theft. Both of these definitions are consist-
ent with the definitional criteria outlined by the Uniform Crime Reporting
System. See: United States Department of Justice, Federal Bureau of In-
vestigation, Uniform Crime Reporting Handbook: How to Prepare Uniform
Crime Reports (Washington, D.C.: Government Printing Office, 1976),
22-27.

A reduction in home burglaries was a goal to the extent that a garage was
attached to a home. In other words, it was reasoned that an easy entrance
into a garage might lead to the burglary of a home that was attached to
the garage. Since not every home was attached to a garage, it was pre-
dicted that the program would have more impact on garage burglaries than
on home burglaries.

James Q. Wilson, Crime and Criminologists in Crime and Criminal Justice,
ed. by Michael A. Mulkey (Lexington, Mass.: Lexington Books, D. C. Heath
and Company, 1975), 13.

William S. Harrar and D. Lee Bawden, "The Use of Experimentation in Policy
Formulation and Evaluation," Urban Affairs Quarterly VII, 4 (June 1972),
423-424.

Donald T. Campbell and Julian C. Stanley, Experimental and Quasi-Experi-
mental Design for Research (Chicago, I11.: Rand McNally & Company,
1963), 34. :

Carol Weiss, Evaluation Research: Methods of Assessing Program Effective-
ness (Englewood Cliffs, N.J.: Prentice Hall, Inc., 1972), 67-73. :
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10.

11.

12.

13.

14.
15.
6.
17.

18.

19.
20.

21.

COGIS blocks are police-reporting areas for the department. A1l offense
reports and radio dispatch reports are geo-coded by COGIS block number.
It should also be noted that COGIS blocks can be aggregated up to conform
with Census tract boundaries, i.e., COGIS blocks are subdivided Census
tracts.

Although it is true that a housing indicator is a weak measure of the num-
ber of garages in a COGIS block, it was nevertheless the best indicator
that was available for this study. In addition, it could also be argued
that 1970 housing data no Tonger reliably reflect today's true housing
stock. However, building activity has not radically changed the residen-
tial makeup of the test area during this 6-year period.

Boggs criticizes this particular practice by forcibly arguing that the
risk or target group, to which the crime is directed against, should be
used as the base measure for any crime occurrence rate. By taking into
account what she calls "environmental opportunities," the researcher may
upgrade the validity of his indicators. See, Sarah L. Boggs, "Urban Crime
Patterns," American Sociological Review, XXX (December 1965), 889-901.

E. T. Jones, "Evaluating Everyday Policies: Police Activity and Crime In-
cidence," Urban Affairs Quarterly VIII, 3 (March 1973), 271.

See Donald T. Campbell and Julian C. Stanley, "The Connecticut Crackdown
on Speeding: Time Series Data in Quasi-Experimental Analysis," Law &
Society Review, IIT, 1 (August 1968), 39.

Wesley G. Skogan, "Comparing Measures of Crime: Police Statistics and
Estimates of Citizen Victimization in American Cities," American Statisti-
cal Association Proceedings of the Social Statistical Section (1974), 44.

Elinor Ostrom, "Institutional Arrangements and the Measurement of Policy
Consequences, Applications to Evaluating Police Performance," Urban Af-
fairs Quarterly, VI, 4 (June 1971), 458.

U.S. Department of Justice, Law Enforcement Assistance Administration,
National Criminal Justice Information and Statistical Service, An Analysis
of Victimization Survey Results from the Eight Impact Cities, (Washington,
D.C.: Government Printing Office, 1974), 391.

Michael D. Maltz, Evaluations of Crime Patrol Programs, Report to U.S.
Department of Justice, Law Enforcement Assistance Administration, National
Criminal Justice Information and Statistical Service, Washington, D.C.
(April 1972), 29.

Ostrom, "Institutional Arrangement," 459.

Under Missouri statutes, garage thefts are classified as larcenies. Con-
sequently, they are dispatched and recorded by the department as larcenies.
However, the department's Central Records Bureau rec1assifigs all garage
larcenies to burglaries whenever inputting the information into the UCR
system.

Campbell and Stanley, "The Connecticut Crackdown," 42.
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22.

23.

Howard E. Freeman and ITene N. Bérnétein, EvaTUation Research and Public
Policies in Policy Studies and the Social Sciences, ed. by Stuart S.
Nagel (Lexington, Mass.: Lexington Books, D. C. Heath and Company, 1975),
12. : S

Richard A. Larson, "What Happened to Patrol Operations in Kansas City?
A Review of the Kansas City Prevent1ve Exper1ment " Journal of Criminal
Justice, III (1975), 267-297.
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INTRODUCTION

Decriminalization as an alternative strategy for handling public drunken-
ness took hold in the 1960's and_early 1970's. The regional and national forces
that coalesced around this issue! as reform-oriented, policy subsystems2 fo-
cused on both the illegitimacy and impracticability of municipal court delib- "
eration for solving this social and public health problem. In states where
legislative and judicial mandates calling for decriminalization were eventually
passed, reformers gave little attention to the potential reaction of the police
to such a change. They simply assumed that the police would continue to serve
as a viable intake agent for public inebriates under the "new" public health
model of detoxification and treatment.

This article empirically evaluates the impact of decriminalization on po-
Tice departments' performance in Washington, D.C. and Minneapolis, Minnesota.
We question the facile assumption of routine police support for this task.
Specifically, we hypothesize that there will be a statistically significant
decline in the number of public inebriates formally handled by the police in
the manner designated by the "law in the books."

The conceptual basis for this hypothesis is derived from the Titerature
on organization theory as well as studies focusing on police behavior. First,
given the removal of the criminal sanction, the intake of public inebriates
falls outside the parameters of what both police officers and the command
structure of police departments consider proper and important tasks.3 Also,
the loss of the criminal sanction eliminates a critical organizational incen-
tive that elicits patrol officers' cooperation to carry out this often messy
and time-consuming job.# Thus, given the broad discretionary powers available
to implementing agenciesd and their respective street-level bureaucrats,b we

*We acknowledge the financial assistance of NILE-LEAA Grant Number
74NI-99-0055. : ‘
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would argue that any newly formulated tasks that run counter to the "organiza-
tional" and "self-interests" of bureaucracies (and their respective field of-
ficers) have very limited potential for full implementation (unless, of
course, these new mandates carry with them explicit incentives designed to
elicit organizational support at both the administrative and street Tevels).

Last, police intake of inebriates under a public health mandate requires
the cooperation of two different public service bureaucracies that diverge in
both their organizational structure and value orientation. Such a fragmented
authority structure is an additional impediment to goal achievement.?

As for our research design, this paper is part of the growing body of
literature which merges the common threads of empirical impact analysis and
public policy analysis.8 Thus, this “"policy impact study" empirically eval-
uates the impact of state judicial and legislative mandates on agencies' re-
sponses to these directives.9 We contribute, then, to both the breaking of
the "upper court bias" associated with public law researchl0 and policy anal-
ysis literature's increased_focus on empirically assessing public agencies'
interpretation of the law.1l

Specifically, Washington, D.C. and Minneapolis, Minnesota have experienced
three legal phases in the handling of public inebriates: (1) a criminal phase,
(2) a transitional phase, and (3) a public health phase. In both jurisdic-
tions, the transitional phase is marked by appellate court decisions which
ruled on the chronic skid-row inebriate's status in the criminal justice sys-
tem.12 Decriminalization and the emergence of the public health phase de-
rived from broader legislative mandates that required the establishment of
new institutions for servicing the public inebriate population.13

DESIGN AND DATA COLLECTION

To empirically test the impact of decriminalization, we carried out an
"interrupted time-series_quasi-experiment"14 based on a “stratified multiple-
group-multiple I design"15 (see figure 1). Specifically, we have collected
monthly public drunkenness arrest rates (predecriminalization) and monthly
rates of police deliveries to detoxification facilities (postdecriminalization)
for two experimental cities: (1) Washington, D.C. (a high arrest jurisdic-
tion)16 and (2) Minneapolis, Minnesota (a moderate arrest jurisdiction).17
Also, we have coliected the available monthly arrest data for two control
cities where decriminalization has not been implemented: Houston, Texas (a
high arrest jurisdiction) and San Francisco, California (a moderate arrest
jurisdiction).

These selections closely meet the criteria of what scholars often point
to as critical ingredients for a strong design. The ". . . design is more
valid the more heterogeneous each set of states is within itself and the more
similar the two sets of states when each set is viewed as a whole."18

As many scholars carrying out time-series analysis well know, a laborious
effort is often required in the search for relevant and reliable data that also
provide enough observations to allow sophisticated ana]ysis.19 In that we
were collecting data from four different municipalities, we were unable to col-
lect an equivalent number of monthly observations for each jurisdiction, nor is
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FIGURE 1.--Stratified multiple-group-multiple I design

Type A (D.C.--high arrest): ...00001I;0000 ..
Type B (Minn.--moderate arrest): ...00001;0000 ...
Control A (Houston--high arrest): ...00001,0000 ...
Control B (S.F.--moderate arrest): ...00001,0000 ...

It decriminalization of public drunkenness.

I no decriminalization of public drunkenness.

the time sequence the same for each jurisdiction. Also, the date of decrimi-
nalization (I]) is different in the experimental jurisdictions.

Graphs 1 through 4 depict these differences and also indicate the deci-
sion rules arrived at concerning the placement of the intervention line (Iy or
I2) for each jurisdiction. The <intervention line drawn for each of the decrim-
inalized jurisdictions (I7) was based on two criteria:

(1) the date that decriminalization took effect in each jurisdiction,
and

(2) the date that the public health facility (i.e., the detox facil-
ity) opened to receive clients.

In Minneapolis, the Alcoholism Receiving Center opened on the same date decrim-
inalization became effective--July 1, 1971. Thus, for Minneapolis, we desig-
nate this date as the point of intervention. While decriminalization became
effective on August 1, 1968, in Washington, D.C., the Detoxification Center was
not fully operational until November 1, 1968. For Washington, D.C., then, we
designate November 1, 1968, as the point of intervention.

We based the decision rule for drawing the intervention lines in the con-
trol jurisdictions (12) on the following considerations:

(1) a review of the number of observations that were available before
and after decriminalization for the experimental jurisdictions;

(2) a desire to match and therefore control for potential seasonal
patterns emerging from police behavior in the experimental and
control jurisdictions; and

(3) an attempt to maximize the overlay of observations among the
jurisdictions.

A composite of these decision rules and their influence on the overall design
is depicted in figure 2. '
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FIGURE 2.--Distribution of observations

Wash., D.C. :  : 034 « « « . . 0119047 « -« - . 0474
Minneapolis, Minn.: 066 - + . . . 0111047 . . . . . 0138
Houston, Tex. : *.18 . ... 0112047 . .. .. 0+36
S.F., Calif. : 018+« v .. 0112041 . o0 . 0434

*
The 36 observations after I, (no decriminalization) are not continuous.
Twenty-four monthly observations %1972, 1973) were unavailable.

FINDINGS

The data provide considerable support for our decriminalization hypoth-
esis. Specifically, in Washington, D.C., the estimated change in level is
a reduction of 76.4 police intakes per month which is significantly different
from zero.20 In Minneapolis, the impact of decriminalization on police in-
takes is more dramatic. Here, the estimated change in level is an even
greater reduction of 263.2 police intakes per month.2! Simg]e analysis of the
data from our control jurisdictions (i.e., visual scanning)22 shows that no
similar effect takes place in police departments where criminal sanctions
against public drunkenness remain intact (see graphs 3 and 4).

Does this mean, then, that one effect of decriminalization is increased
neglect of the public inebriate population? Rather than concluding from the
above analysis that inebriates are being left on the street at a significantly
higher rate since decriminalization, we also investigated a series of alter-
native dispositions and control factors that could not be analyzed under the
stratified multiple-group-multiple I design. As we will show below, our in-
vestigation of these factors points to the importance of "micro analysis" in
tracing the impact of legal mandates on administrative agencies.

For each experimental jurisdiction (see figures 3 and 4), we analyzed
whether a change in the recidivism rate (pre-, postdecriminalization) and/or
a change in the size of the drinking population (pre-, postdecriminalization)
might explain the apparent reduction in police pick-ups.

As we noted above, the reform legislation in both jurisdictions allows
for self-admissions to the Detox facilities and grants the police two addi-
tional options for handling public inebriates--take the person home or deliver
the individual to a facility equipped to handle alcoholism (e.g., hospital).
Also, the Minnesota legislation explicitly sanctions civil pick-up of public
inebriates. Thus, the Hennepin County Alcoholism Receiving Center staffs a
Civil Pick-up Van designed to reduce pressure on the Minneapolis Police Depart-
ment in the downtown section of the city (First Precinct) where the street in-
ebriate problems are most acute.23 Finally, in addition to these approved ac-
tions, we investigated whether the police are using nonapproved opticns for
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processing public inebriates (i.e., misdemeanor charges: disorderly, vagrancy)
in both jurisdictions.

FIGURE 3.--Micro analysis framework: Washington, D.C.

Alternative . Control ., Policy
approved dispositions ~ factors . “ outcomes
Self-admissions Size of the problem Numerically fewer

drinking population approved disposi-
Home deliveries tions of public
Recidivism rates: inebriates
Use of other health revolving door
facilities Nonapproved disposi-
tions of public
inebriates

FIGURE 4.--Micro analysis framework: Minneapolis, Minn.

Alternative . Control  Policy
approved dispositions “ factors ” outcomes
Home deliveries Size of the problem Equivalent number
drinking population of approved dispo-
Use of other sitions of public
facilities Recidivism rates: inebriates
o revolving door
Self-admissions Nonapproved disposi-
o . tions of public
Civilian intake van inebriates

In Washington, D.C., we expected no significant alteration in our original
finding of a significant decline in the number of public inebriates formally
handled by the public system. While a series of alternative dispositions
existed in the legislation, we detected no administrative initiative on the
part of public health or police personnel to implement any of these options.
Indeed, our exhaustive evaluation of these alternatives revealed no public
health or law enforcement recordkeeping for these options, and no report of
any sizable use of these options corresponding to the emergence of the post-
reform era.?2

As for control factors, the size of the problem-drinking population in

Washington, D.C. has shown a yearly increase ever since such estimates have -
been calculated by the public health community in the District (i.e., 1960).25
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Thus, given the absence of any decrease in the size of the problem-drinking
population, there is no reason to expect any decrease in the public inebriate
population that corresponds to decriminalization.

Last, our unit of analysis for the foregoing research has been "rate of
intake" without consideration given to the number of individuals that are
picked up in each period. Thus, one could postulate that as many individ-
uals are being picked up in the post-ARA period as were in the pre-ARA period
with the only difference being the lower rate of recidivism in the latter pe-
riod. While this is unlikely due to the 72-hour restriction on involuntary
commitment under decriminalization, we calculated estimates of the number of
individuals that the police processed in 4 pre-ARA vears (1964, 1966, 1967,
1968)26 and compared these findings with_the yearly recidivism rates for the
D.C. Detoxification Center (1969-1973).27 As shown in tables 1 and 2, the
recidivisia rates are uniformly higher in the post-ARA era, and therefore the
revolving door argument fails to explain the discrepancy in police intake
between the two periods.

Finally, we researched the possibility that the police and the courts
are processing public inebriates for criminal offenses in the post-ARA period.
In order to test this rival hypothesis, interviews were conducted with court
personnel to determine whether such a practice was occurring and if so, to
find out what offenses were being used for this purpose. All of those inter-
viewed asserted that public firnebriates are no longer being processed by the
courts and, in addition, many pointed out that the primary factor responsible
for reducing the case backlog in the Criminal Division of the Superior Court
has been the removal of public drunkenness as a criminal offense. Some further
suggested that because such charges as disorderly conduct and vagrancy were
often attached to public drunkenness charges in the pre-ARA period, the crim-
inal justice system has seen a reduction of these offenses in the post-ARA era.

We obtained official police statistics to probe these assertions, and to
consider the possibility that other charges (principally disorderly conduct
and vagrancy) were being used to process public drunks through the criminal
Jjustice system in the post-ARA period. As indicated in graphs 5 and 6, offi-
cial arrest statistics from the Metropolitan Police Department establish that
disorderly conduct and vagrancy charges have decreased substantially in the
post-ARA period. The sharp increase in disorderly conduct arrests in fiscal
year 1971 is most Tikely attributable to police actions regarding antiwar
demonstrations, as over 9,000 of the arrests took place in May 1971, the month
of the "May Day Demonstrations" in Washington, D.C. Thus, the official sta-

tistics and the information derived from the interviews strongly suggest that
other crimes are not being used to any significant extent to process public

drunks.

Unlike Washington, D.C., we expected our analysis of alternative disposi-
tions in Minneapolis to reveal a significant nonpolice network of public ine-
briate intake that compensates for reduced police involvement. The public
health establishment promotes self-admissions and their initiation of the
civilian intake van assures a flow of pubiic inebriates to Detox who frequent
the "“honky-tonk" areas of downtown Minneapolis.

As in the District of Columbia, neither of the control factors explains
the discrepancy in pick-up between the two periods. The problem-drinking
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TABLE 1.--Estimation of recidivism rate for individuals
arrested by police, 1964, 1966, 1967, 1968

Rate of Court sample : Estimation of
Year arresta recidivism rateb indivs. arrested®
1964 44,107 1.58 27,816
1966 42,189 2.59 16,289
1967 31,860' _ 1.48 21,527
1968 14,354 1.23 11,670

3Based on official statistics, Metropolitan Police Department, which are
coipiled on a FY basis. A rough conversion, using 50 percent of each FY has
been made to bring this data into congruity with the court data.

bBased on sample of arrested individuals, D.C. Court of General Sessions
Index, by calendar year.

CRate of arrest divided by court sample recidivism rate.

TABLE 2.--Recidivism rate for individuals delivered to
Detox, calendar 1969, 1970, 1971, 1972, 1973

Individuals
Year Rate of admissions@ Recidivism admi ttedad
1969 11,695 3.03 3,856
1970 14,293 3.32 4,310
1971 14,845 3.15 4,707
1972 12,465 2.87 4,345
1973 10,436 2.68 3,893

8)fficial statistics of the Men's Detoxification Center.
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population has s1ightly increased since decriminalization,28 and as shown in
table 3, public drunkenness recidivism rates are higher in the decriminalized
era.

TABLE 3.--Comparison of public drunkenness recidivism
rates between criminal and decriminalized

Year ’ # of individuals Estimated recidivism
19672 N = 145 '3.79
19702 N =176 3.94
1972b N =176 4.71
1974D N = 151 5.03

%Based on official arrest records, Minneapolis Police Department, Bureau
of Identifications.

bBased on official records, Alcoholism Receiving Center, Department of
MH/MR/CD.

While we found no significant use of home deliveries or other health
facilities by the Minneapolis police officers,29 our investigation of alterna-
tive routes of disposition initiated by the Alcoholism Receiving Center (ARC)
produced significant findings. Unlike other public health facilities that rely
almost totally on police departments for the delivery of public inebriates to
their doors, ARC's staff has aggressively sought out other means of attracting
clients to their center.30 The development of the Civil Pick-Up Service was
designed to reduce pressure on the Minneapolis Police Department in the down-
town section_of the city (First Precinct) where street inebriate problems are
most acute.3! Also, they have made an effort to encourage self-admissions of
problem drinkers from more stable socioeconomic backgrounds through advertis-
ing and by working closely with businesses and government agencies.32 Perhaps,
then, such overall involvement by the public health community significantly
compensates for the reduction in police attention to this problem.

Graph 7 shows that the combined public health initiatives of civilian
pick-up and encouragement of self-admissions do indeed compensate for the
decrease in police intakes.33 Prior to the existence of the Civil Pick-up

Service, ". . . the Minneapolis Police Department accounted for 40% of the
total admissions from 4:00 pm to 12:00 pm."34 After the implementation of
this option, ". . . the Pick-Up Team transported almost 50% of the total ad-

.u35

missions to the Center and 80% of police and team admissions combined. .
for the same hours.

In fact, statistics collected by ARC show that the use of this option has

increased total admissions while further reducing police involvement. For ex-
ample, in June through August of 1974, ". . . the total number of admissions
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to the Center increased 17% (from 2,299 to 2,689) while police referrals were
reduced from 844 to 480 admissions."36 Based on total admissions for the

first 8 months of 1974, Civil Pick-Up admissions increased from 19 percent to

27 percent while police admissions were reduced from 23 percent to 17 percent.37

But are the police more fully involved in the intake of public inebriates
through the use of minor criminal offenses in the decriminalized period? Pub-
1ic health officials have felt that since decriminalization the police have
been picking up a considerable number of public inebriates, arresting them for
disorderly conduct, and releasing them before court appearance is required.38

We obtained official police statistics from the Minneapolis Police Depart-
ment to probe this assertion, focusing on disorderly conduct and vagrancy. The
findings displayed in graphs 8 and 9 strongly indicate that the police are uti-
1izing disorderly conduct to illegitimately arrest public inebriates. While
vagrancy has shown a steady decline since 1960, the use of disorderly conduct
has significantly increased39 since decriminalization. From 1960 to 1966, the
yearly average for disorderly arrests was 697 while during the transitional
period,40 this average increased to 1,167. Since decriminalization (1971-1975)
the yearly average has jumped to 1,875. Thus, probably in response to the
problem of keeping the streets clear of public inebriates,4! and due to the
overcrowding at the Alcoholism Receiving Center, the Metropolitan Police De-
partment has become increasingly dependent on disorderly conduct as a reliable
means of disposition.

CONCLUSION

Our multiple-time-series analysis does confirm a statistically significant
decline in the number of public inebriates formally handled by the police in
the manner designated by the "law in the ‘books." This finding does raise seri-
ous doubts about the use of police to carry out decriminalization policy. How=
ever, our comparative analysis does not necessarily lead to a conclusion that
more public inebriates are being left on the street since decriminalization.

As revealed in our micro analyses of the experimental jurisdictions, special
ameliorative administrative action on the part of the public health community
(e.g., use of civilian intake van, encouragement of self-admissions) does com-
pensate for reduced police attention. Also, we found that in a jurisdiction
that expects the streets to be kept clear of public inebriates, the police may
find avenues of dispositions (e.g., the use of disorderly) that are less than
legal. :

From a methodological perspective, our study demonstrates the strengths
of the interrupted time-series quasi-experiment for testing the impact of
legal mandates on agencies responsible for implementation. We also establish
the importance of “micro analysis" for tracing a series of plausible rival
hypotheses and alternative administrative dispositions that cannot be con-
trolled for in comparative analysis. In short, policy-impact analysis re-
quires a design that can both reveal broad trends and scrutinize the unique
responses of individual jurisdictions. Such an approach is especially criti-
cal if one hopes to use research results to prompt refinement of policy
decisions .42
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%Based on official statistics of Metropolitan Police Department, Washington, D.C.
and official records of the D.C. Detoxification Center.

bPoint of intervention--November 1, 1968.

*arrests and deliveries to Detox.
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GRAPH 3.--Monthly police arrests for public intoxication:¢
Houston, TexasP

0 W

POLICE INTAKE RATE

o bt et r iy e e g gyttt iitidd
L | L J L I L 1oL ]

1969 1970 1971 1974 1975

3pased on official statistics of Houston Police Department, Houston, Texas.

bPoim!: of intervention--July 1, 1970.




P-0v

POLICE INTAKE RATE

GRAPH 4.--Monthly police arrests for public intoxication:®
San Francisco, CaliforniaP
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GRAPH 5.--Disorderly conduct arrests,® Distriet of Columbia,
fiseal years 1960-1973
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GRAPH 6.--Vagrancy arrests,? District of Columbia,
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GRAPH 7. --Public drunkenness arrests, disorderly arrests,
vagrancy arrestsl, and all admissionsP to the
Alecoholism Receiving Center,
Minneapolis, Minnesota, 1960-1975
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aFigures are total yearly arrests, Official Statistics of Minne-
apolis Police Department, Annual Reports, 1960-1975.

bFigures are all police deliveries, civil pick-ups, self-admissions,
and other means of intake, from Monthly Intake Comparison Statistics,
Alcoholism Receiving Center, 1971-1975.
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GRAPH 8.--Publiec drunkenness arrestsd and
all referrals to Alcoholism Receiving Centerd,
® Minneapolis, Minnesota, 1960-1975
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o and other means of intake, from Monthly Intake Comparison Statistics,
' : Alcoholism Receiving Center, 1971-1975.
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GRAPH 9.--Disorderly conduct and vagrancy arrests combinedd,
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NOTES

In the mid-1960's, three prestigious commissions (the U.S. and District

of Columbia's Crime Commissions and the cooperative Commission on the
Study of Alcoholism) rejected the criminal approach to pyblic drunkenness
and recommended the substitution of a public health apprgach. In 1969,
the American Bar Associatinn and the American Medical Association collab-
orated on model legislation for divesting public intoxicatien of its crim-
inal status. In 1971, the National Conference of Commissioners on Uniform
State Laws drafted model legislation for decriminalization--the Uniform
Alcoholism and Intoxification Treatment Act. In Washington, D.C., the
Washington Area Council on Alcoholism and Drug Abuse worked toward decrim-
inalization throughout the 1960's and in Minneapolis, Minnesota, a similar
group worked as members of the Minnesota Council on Alcohol Problems.

For an elaboration on the role of "poTicy subsystems" in the policy formu-
lation process, see, e.g., A. L. Fritschler, Smoking and Politics (1969);
J. L. Freeman, The Political Process (1965).

See, e.g., D. C. Perry, Police in the Metropolis 23-57 (1975).

Departments have often given credit for-such arrests much in the same way
they award credit for making other misdemeanor and traffic arrests. For-
mer Police Chief of Washington, D.C., Jerry V. Wilson, discusses the im-
portance of this incentive. See J. V. Wilson, Executive Control of Poli-
cies for Police Handling of Public Inebriates, 1975 (unpublished paper
from the American University).

¥, C. Davis, Police Discretion (1975).

d. Q. Wilson, Varieties of Police Behavior: Management of Law and Order
in Eight Communities 85-89 (1971).

See J. Levine, M. Musheno, and D. Palumbo, "The Limits of Rational Choice
in Evaluating Criminal Justice Policy" in Policy Studies and the Social
Sciences 94-99 (S. Nagel ed. 1975).

For a discussion of these common threads, see T. Dye, Understanding Pub-
lic Policy 291-296 (1972).

Studies of this genre include D. T. Campbell & H. L. Ross, "The Connecti-
cut Crackdown on Speeding: Time-Series Analysis Data in Quasi-Experimen-
tal Analysis," 3 Law & Society Rev. 33 (1968); G. V. Glass, "Analysis of
Data on the Connecticut Speeding Crackdown as a Time Series Quasi-Experi-
ment," 3 Law & Society Rev. 55 (1968); G. V. Glass, G. Tiao, & T. Maguire,
“"The 1960 Revision of German Divorce Laws: Analysis of Data as a Time-
Series Quasi-Experiment," 5 Law & Society Rev. 539 (1971); F. E. Zimring,
"Firearms and Federal Law: The Gun Control Act of 1968," 4 J. of Legal
Studies 133 (1975); and H. L. Ross, “The Scandinavian Myth: The Effec-
tiveness of Drinking-and-Driving Legislation in Sweden and Norway" 4 J.
of Legal Studies 258 (1975).
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10,

1.

12.

13.

14.
15.

16.

Ao’

For an early study that contributed to the expansion of public law re-
search beyond the workings of the Supreme Court, see K. Dolbeare, Trial
Courts in Urban Politics (1967).

For other similar works, see N. Milner, "Comparative Analysis of Pat-

terns of Compliance with Supreme Court Decisions: Miranda and the Police
in Four Communities,"” 5 Law & Society Rev. 119 (1970); E. Ostrom, et al.,
"Community Organization and the Provision of Police Services," Sage Pro-
fessional Papers on Administrative and Policy Studies 1 (1973); R. Medalie,
et al., "Custodial Police Interrogation in Qur Nation's Capital: An At-
tempt to Implement Miranda,” 66 Mich. L. Rev. 1347 (1968). '

Easter v. District cf Columbia, 361 F.2d 50 (D.C. Cir. 1966), and State
v. Fearon, 166 N.W.2d 720 (1969).

In Washington, D.C., the D.C. Alcoholic Rehabilitation Act of 1976, P.L.
90-452, 82 Stat. 618 (1968) retained the police as the Tegal instrument
for removing intoxicated persons from the streets, but the MPD was to
pick up "patients" under a public health provision which reads:

"Except as provided in subsection (b) of this section, any per-
son who is intoxicated in public: (1) may be taken or sent to
his home or to a public or private health facility; (2) if not
taken or sent to his home or such fac111ty under paragraph one
shall be taken to a detoxification center.'

In Minnesota, the legislature ended the criminal processing of public
drunkenness by repealing 340.96 and passing 340.961. The latter provi-
sion provided that drunkenness was not a crime, and repealed the municpal
ordinances prohibiting public intoxication. As of July 1, 1971, this
enactment left Taw enforcement personnel with only the provisions of

the Hospitalization and Commitment Act when encountering a drunken person
in public (section 253A.04):

"(a) take the person into 'custody' and transport him to a
facility equipped to treat alcoholism and provide for emer-

gency care or treatment (72 hour 1imit to involuntary treat-
ment); or

"(b) take the person home if he is not endangering himself,
other people or property; or

"(c) leave the person where he is found."

D. T. Campbell and J. C. Stanley, Experimental and Quasi-Experimental De-
signs for Research (1966).

B. V. Glass, V. L. Willson, and J. M. Gottman, Design and Analysis of

Time-Series Experiments (1975)

By "high arrest jurisdiction," we mean a jurisdiction whose police depart-
ment has given high priority to the public drunkenness offense by making
a large number of arrests over time.
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17.

18.

19.

20.

21.

23.

24.

25.

26.

27.

28.

By "moderate arrest jurisdiction," we mean a jurisdiction whose police
department has given only Timited priority to the public drunkenness of-
fense by making a relatively low number of arrests over time.

Lempert, "Strategies of Research Design in the Legal Impact Study: The

Control of Plausible Rival Hypotheses," 1 Law and Society Rev. 121 (1966).

Observation requirements for sophisticated analysis are discussed. See
n. 15, supra. ‘

Fortunately, Professor V. Glass of the University of Colorado has de-
veloped a computer program, CORREL, which computes autocorrelations and
partial autocorrelations for raw data. CORREL also includes a seasonal
option for identifying cyclic series. He applied his program to our data
for Washington, D.C. and Minneapolis, Minnesota. The data were analyzed
as a p=o0, d=1, g=1 (integrated moving averages) with a seasonal component
(cycle = 12). For Washington, D.C., this analysis produced a T=3.20,
significant at .001 with 106 degrees of freedom.

T=-4.84, significant at .001 with 102 degrees of freedom.

Professor Glass advised and we concurred that visual scanning of the con-
trol jurisdictions' data in graphs 3 and 4 adequately establishes that
no similar effect is taking place in these criminal jurisdictions.

The "Taw on the books" in Minnesota does grant broad discretionary powers
to the police by adding a final approved option--"leave the person where
he is found." Hospitalization and Commitment Act, section 253A.04.

See D. Aaronson, C. T. Dienes, and M. Musheno, Final Report--Project on
Public Inebriation, 1976 (unpublished Law Enforcement Assistance Adminis-
tration Grant Report #74NI-99-0055).

Based on Jellinek Formula as calculated and reported by Dr. D. Mindlin,
Director of Adams Mill Alcoholism Center, Washington, D.C.

Since police have no record of the number of individuals they processed
for this charge in the pre-ARA period, court records (The D.C. Court of
General Sessions Index) listing cases for each calendar year in alphabeti-
cal order by individual name were used. More individuals with muitiple
arrests would be processed in the courts while the more affluent single
offenders would forfeit their collateral rather than be exposed to the
court process. Therefore, this bias of the estimate runs counterproduc-
tive to our research hypothesis. ’

Post-ARA population statistics exist on the number of individuals admitted
to Detox for each post-ARA year.

Mr. Robert Olander, Research Sociologist for the Department of Mental
Health, Mental Retardation, and Chemical Dependency, applied the stand-
ard Jellinek Formula to the mean of the yearly census figures of Hennepin
County's adult population from 1965 to 1970 as a way of estimating the
size of the potential problem-drinking population during the criminal era.
He found a yearly average of 37,346 potential problem drinkers for this
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29.

30.

31.

32.

33.

34.

35.
36.
37.
38.
39.
40.
41.

42.

period. For the decriminalized era (1971-1975), he found a yearly average
of 38,390. This finding is strengthened by the fact that between 1971 .and
1975, Hennepin County registered a slight decrease in population.

See D. Aaronson, C. T. Dienes, and M. Musheno, Final Report--Project on
Public Inebriates, 1976 (unpublished Law Enforcement Assistance Adminis-
tration Grant Report #74NI-99-0055).

Interview with Mr. Leonard Boche, Director, Department of MH/MR/CD,
June 3, 1975,

Hennepin County Alcoholism Receiving Center, "The Public Inebriate: An
Innovative Approach to the Transporting of Clients to a Detoxification
Center," 1975 (unpublished paper presented to North American Congress on

-Alcohol and Drug Problems).

Interview with Mr. Paul Thorne, Director, Alcoholism Receiving Center,
Jdune 5, 1975.

Only yearly data are available: T = .16, df =11 +5 -2 = 14, p = N.S.
Thus, there is no significant difference in pick-ups between the two pe-
riods when one adds the intakes generated by the efforts of the Alcohol-
ism Receiving Center's staff.

"The Public Inebriate: An Innovative Approach to the Transporting of
Clients to a Detoxification Center," 1.

Id., 2.
Id., 4.
Id., 4.
Interview with Mr. Leonard Boche, June 3, 1975.

T=2.61; df = 14; p = .02.

Transitional Period: Pre-Court Screening to Decriminalization: 1967-1970.

Urban renewal has displaced the chronic skid-row population and therefore,
they are more often seen in and around the thriving downtown commercial
and business district. Their appearance in this area increases community
pressure on the police and the civi®ian intake van to keep the streets
clear of public inebriates. Based on interviews with Mrs. Meredith Hart,
League of Women Voters, Minneapolis, Minnesota, July 3, 1975, and Sgt.
Robert Havenstein, Planning and Research, Minneapolis Police Department,
Minneapolis, Minnesota, June 3, 1975. .

Such a goal ‘is proper for poiicy analysis research. See, e.g., J. S.

Coleman, "Problems of Conceptualization and Measurement in Studying Policy
Impacts," in Public Policy Evaluation 21-26 (K. Dolbeare ed. 1975).
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THE CHALLENGE OF PATROL PERFORMANCE EVALUATION
IN THE STUDY OF POLICEWOMEN

Joyce L. Sichel, Ph.D.
Vera Institute of Justice

Women on Patrol: A pilot study of patrol performance in New York City
has been completed recently by the Vera Institute of Justice (Vera) and the
New York City Police Department (NYPD). In this effort to gain additional
knowledge about women in policing, the research staff had to confront the is-
sue of evaluating patrol performance. Without adequate performance indicators,
it is inappropriate to report on police patrol performance, whether by male
or female officers; further, the need for unemotional, objective comparison of
the sexes demands performance indicators which are reliable and unbiased. As
the Chief of Operations in the Miami, Florida Police Department reported re-
cently to the International Association of Chiefs of Police, ". . . the more
we ‘question the utilization of policewomen, the more we must question the
va]idity.o{ the criteria used to determine the performance of our male
officers."

It was the goal of Vera-NYPD study staff to select the best measuring
tools available, and to develop new ones as needed in those areas where it
was thought that the performance of men and women might differ--for example,
physical activity, violence, and human relations.

MEASURES WHICH WERE AVAILABLE

Traditionally, measures of patrol outcome have been used to assess patrol
officers' performance. Especially popular have been the so-called "productiv-
ity" measures, such as number of arrests made, summonses issued, days worked.

Among the advantages of these output counts are low cost, simplicity of collec-
tion, intuitive appeal, and face validity because of their concreteness. Their
disadvantages include their questionable relevance to quality in patrolling and
the measures' dependence on such arbitrary external factors as political and
administrative pressures and changes in recordkeeping methods.

Also traditional have been rating scales for the judgment of police per-
formance. For example, a study of women State Traffic Officers hired by the
California Highway Patrol2 relied almost entirely on ratings by trainers and
supervisors for the measurement of field performance. Another case of reliance
on supervisors' ratings was in the development of a police selection test by
Educational Testing Service.3 ETS staff used ratings as the performance cri-
terion against which the test was validated. . However, they found that super-
visors showed rating biases according to the race and education of the officer
being rated. In later work with firemen, they attempted to assess and correct
for such bias through adjusted ratings.
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While rating bias against officers because of their sex was not shown in
the Vera-NYPD study, some police supervisors probably show bias in their rating
of female officers; any such bias could be assessed and biased ratings cor-
rected in a manner similar to ETS's by those municipalities depending upon
ratings for their measure of performance.

Other research with rating scales has shown a strong tendency for super-
visors to rate most officers close to the mean, avoiding extremes. As Gary Marx
of M.I.T.4 pointed out, the ratings may ". . . become empty rituals where al-
most everyone's performance is rated as satisfactory." Also, supervisors tend
to rate all of an officer's attributes similarly so that ratings of specific
qualities may not be valid.® An effort to develop well-defined, reliable
scales for the assessment of police performance has been made by Frank Landy
at Pennsylvania State University.6 He uses behavioral anchors and provides
careful instructions to the raters, who are either peers or supervisors of the
officers; he finds they are able to use the scales in a reliable fashion.

The rating method at its best is highly appealing because even elaborate
sca11ng is relatively economical and simple to use. However, its abiding prob-
lem is its extreme subjectivity, and when women and minorities are to be eval-
uated, it is essential that even the most refined scaling methods take rater
bias into account.

An indirect technique for measuring performance has been test scores.
Many researchers have collected and analyzed scores on physical fitness, fire-
arms proficiency, driving, and academic subjects related to policing. However,
unless these tests are directly related to activities which are either frequent
or jmportant to the patrol job, their value as performance indicators is
unclear.

The New York State Trooper selection program7 represents one effort to
make testing highly relevant to performance. Potential for performing as a
trooper is assessed through written items and through trial of physical ability.
The tests were constructed by applying the "job element method" developed in the
field of personnel management. General requirements which were judged by peers
and supervisors to be specific to the trooper's job were converted into specific
testing items of both written and active nature. For example, changing a car
tire was used as an active test for ability to use physical resources. Such
testing has the benefit of avoiding discriminatory selection criteria which
might be irrelevant to performance, such as height and weight. The New York
State system instead asks whether an applicant can see a person over the roof
of a standard sedan and crawl through a 3' x 3' space. This kind of system
also allows unequal weighting to be given to aspects of job performance; for
example, being able to distinguish different automobile colors can be weighted
more or less heavily than being able to see over a car roof.

The major problem with this kind of system is, of course, the quality of
the transition from performance concept to test item. Moving from abstract
definitions of job skills to concrete operations for their measurement is al-
ways difficult and sometimes much is distorted or lost in the translation.
However, this is true not only in constructing test items as a means of per-
formance measurement, but also for developing specific indicators to count, in-
ventory, or observe in other modes of performance evaluation.
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The observation of actual patrol is a performance evaluation method which
has been Tess common.8 Albert Reiss was an early user of observation for re-
search evaluation of patrol in Boston, Chicago, and Washington, D.C. The Wash-
ington, D.C. policewomen study, Policewomen on Patrol, also employed observers
to ride in the patrol cars to watch men and women performing patrol. Lewis
Sherman in St. Louis and Harriet Connolly and Judith Greenwald in New York
City also applied the technique to studies of policewomen. These studies have
generally developed standardized observation materials, rather than relying on
informal or anecdotal reports. The content of the materials has tended to be
subjective, relying on observer judgment of performance--such as degree of of-
ficer aggressiveness--for performance measures.

A more objective observation instrument was developed and employed by
Cruse and Rubin in Miami, Florida.? Fjve-point scales were used by observers
to describe the degree to which an officer showed controlling, counseling, as-
sisting, sympathizing, threatening, suspicion, and humor.

Another Tess traditional mode which has been used is performance evalua-
tion by the clients of police service. The Kansas City Preventive Patrol Ex-
perimentlU solicited citizen opinions about police service. So did the stud-
ies of policewomen in Washington, D.C. and St. Louis.

Finally, arrest quality measurement has recently emerged in counterpoint
to arrest productivity counts. Studies of policewomen have looked at the ratio
of convictions to arrests, reasoning that this taps the officer's legal knowl-
edge and judgment in making the arrest, wording the complaint, and giving
testimony in court. Also, the rate at which arrests are dismissed in the ini-
tial screening by a district attorney has been used as an indicator of poor
arrest quality. However, these disposition measures have been criticized!!
for being susceptible to many influences outside of police control, and so

they are probably most valuable for comparing arrests made at approxiiately

the same time and within the same jurisdiction.
THE APPROACH ADOPTED FOR PATROL PERFORMANCE MEASUREMENT

It was apparent to the Vera-NYPD staff that many existing patrol perform-
ance approaches and measures were appropriate and useful in a study of police-
women on patrol. It was also clear, however, that there was a need to refine
and expand patrol performance measurement. The present study attempted to
combine, enhance, and invert performance measures as needed to develop a com-
prehensive picture of women's patrol performance. The approach finally de-
veloped was an observational system which stressed "controlling" activity as
a pivotal aspect of patrol performance.

Evaluating the Process of Patrol through an Observational System. Gary
Marx has pointed out that the process of policing--the means for reaching pa-
trol outcomes--has been a neglected dimension in performance evaluation.
There have only been a few efforts in this direction; these have been the re-
search projects which have used observation as a tool for performance meas-
urement. The Vera-NYPD study decided to build upon these first-hand observa-
tion efforts to focus on a description of how men and women carry out the
patrol process. Of the various methods tried, this proved to be the most
productive for performance assessment.
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On-the-job activity was recorded and classified by specially trained ob-
servers, both police personnel and civilians, using structured observation
forms with an original numerical behavior-coding system to describe the types
and frequencies of behaviors being performed by the officers under study. The
forms developed are part of the appendix to this paper. This observation sys-
tem allowed answers to many questions of importance to the study of women on
patrol. For example, how active the women were in comparison to male officers
could be measured by counting the number of behavior codes recorded. Whether
the kinds of activity the female officers showed on patrol differed from male
officers could be assessed by the frequencies of various behaviors coded.
Through this kind of analysis, for example, it was learned that the N.Y.C.
women performed many kinds of activities as frequently as male officers, in-
cluding service activities for citizens, and requesting help from other of-
ficers; women did Tess searching of premises and vehicles, and were less apt
to “pick up" street incidents and "back up" patrol cars already on jobs. The
system yielded additional data revealing that women officers did more sympa-
thizing and comforting of citizens than did men.

It was also possible to observe that men and women did not differ in
their self-control on patrol. In an attempt to be as objective as possible,
observers were instructed to use physical indicators for emotional arousal.
The criteria for an officer being emotionally "heightened" included his or her
voice being much Touder than normal or having hands that were shaking. For an
officer to be recorded as "out of control" that officer either used exaggerated
physical gestures or shouted very loudly or became very red in the face.
Stressing specific features which observers should note led to good consist-
ency in use of the observation forms, and to a higher degree of interobserver
agreement than was present when more impressionistic judgments were called for.

Another example of the kind of question which the observation system
could address was what kinds of strenuous physical activity men and women offi-
cers did while on patrol. A separate observation form was used to record the
occasions when any officer on the scene did something strenuous. Who partici-
pated and did not, as well as what they did, was recorded for tabulation and
analysis. Unfortunately, findings were limited by the rarity of these events.

A New Patrol Measure: Controlling. Probably the most important way in
which the present study's observation system contributed to performance meas-
urement was in its ability to trace the incidence and progression of "control-
seeking" behavior in officer-citizen encounters.12 Control-seeking may be
defined as the attempt to influence another person or persons to take a partic-
ular action. Control-seeking behavior usually take the form of verbal asser-
tions, but is sometimes physical and occasionally violent; in this study, ob-
servers were instructed to recognize control-seeking activity as one of a set
of specific behaviors ranging from ordering, requesting, and threatening to
applying physical restraints and firing a weapon. A full list of the be-
haviors defined as control-seeking is presented in figure 1.

The control-seeking approach circumvents problems associated with measur-
ing performance in violent situations, an area of particular concern to those
involved in evaluating the performance of policewomen. Control-seeking efforts
occur with far greater frequency than do violent events. Specific behaviors
rather than subjective impressions mark situations where tensions are height-
ened; for example, a citizen or officer may be observed to utter a threat,
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FIGURE 1.--Behaviors defined as control-seeking

0071=orders
002=requests
003=recommends
004=reasons
005=makes deal
006=humors/flatters
007=shames
*THREATENS*
008=0fficial action
009=physical force
010=use of weapon
011=unspecified

012=attempts to frisk
013=attempts to search person
Ol4=attempts to search premises
O15=announces arrest
O0l16=attempts to serve D.A.T.
017=attempts to serve summons
O18=attempts to handcuff
019=attempts to place in car

020=chases on foot
021=chases in car

022=stands above
023=confronts eye-to-eye
024=positions body to block
025=orders by gesture
026=taps for attention
027=prods by light touch
028=1eads

029=1eads by hand

030=rushes toward
03T=pounces on
032=pins to ground/wall
033=sits on
034=stands on
*PUSHES*

035=with hand
036=with foot
037=with body
038=with baton/gun
*PULLS*

.039=by hand/arm

040=by clothing
041=by hair
042=by leg

49

043=by head

044=by other body part
*GRABS*

045=hand/arm
046=clothing

047=hair

048=Teg

049=head

050=other body part
0571=another person's weapon
*HOLDS*

052=hand/arm
053=clothing

054=hair

055=Teg

056=head

057=other body part

058=s1aps
059=punches
060=wrestles
061=kicks
062=knees
063=f11ips
064=hurls
065=hurls object at
066=douses
067=bites
068=shakes
069=twists arm
*GRABS FOR*
070=baton
071=gun
072=knife
073=other weapon
*SHOWS*
074=baton
075=gun
076=released gun
077=knife
078=0ther weapon
*PREPARES TO USE*
079=baton
080=gun as baton
081=gun
082=kni fe
083=o0ther weapon
*USES*

084=baton




FIGURE 1.--Behaviors defined as control-seeking--Continued

085=gun as baton ‘ 090=fingerprints
086=gun : 091=places in cells
087=knife 092=strip-searches

088=other weapon

twist an arm, or reach for a weapon. And because control-seeking behaviors
and their outcomes can be described with precision, officer actions that lead
to violence can be identified.

Control-seeking behaviors sometimes occurred in sequences, forming pat-
terns of controlling. For example, an officer at a crowd scene was observed
to order citizens and then to push them and later to arrest them. Under simi-
lar circumstances, other officers issued many orders, but did not progress to
the more extreme means of control. The observation data from this system pro-
vide a good picture of such individual variation. An example of control-
seeking during an incident observed in this study is described in figure 2.

Observers were asked to specify the objective for which they judged each
control attempt to have been made, and then to note whether the objective was
met. Thus, as figure 2 shows, the control-seeking model allowed evaluation
as well as description of performance of individual officers or groups of
officers. As in the case of physical activities, a separate observation form
was used for the recording of control efforts.

Other Modes of Process Measurement--Citizen Interviews and Departmental
Arrest Reports. Information about the quality of the policing process came
from two additional sources--interviewing with citizens who had been victims
of crimes or complainants in a previous patrol contact with an officer under
study, and examination of arrest records.

Citizen interviewing had been shown feasible in previous studies of pa-
trol. In the present case, citizens were asked to describe an officer's per-
formance and this was coded with the same system used by first-hand observers.
This approach provided a check on the validity of the observation process.
However, client accounts from memory of an event between 1 and 3 weeks in the
past were often sketchy compared with the wealth of information generated from
first-hand observation. Ratings of the officer from the point of view of the
client proved to be a more useful aspect of the citizen interviews because
citizens were able to respond more fully to this questioning. Citizens' opin-
jons about the officer's respectfulness, pleasantness of manner, quality of
Tistening and explaining, and emotional sensitivity were each coded on a five-
point scale. Citizens rated women significantly higher than men on these
scales.

Reports of arrests made by officers under study were examined closely to
explore the process of policing in still another way. Such analysis has typ-
ically been Timited to disposition in the prosecutor's office and courts, but
in the Vera-NYPD study, as in many situations where performance evaluation is
needed quickly, the time lag until disposition was too great. Also, it was
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FIGURE 2.-~-Sequence of control-seeking

Background

Type of incident :
Officers at scene:
Citizens at scene:

Family dispute--husband has left premises
Female subject officer and male partner
Female complainant, physically intact,
heightened emotional state evidenced by

weeping

Actions directed
toward complainant

Type of control

Citizen response/
effectiveness of control

Subject officer says,
"Please tell me how
it happened."

Partner says,
“Calm down, now!"

Subject officer says,
"You ought to get
him to a clinic."”

Partner says,
"You shouldn't stay
here tonight."

Noncontrolling behavior:

Subject officer says,
“"Do you have a friend
or relative where you
can stay over?"

Citizen responds 1in
affirmative.

Everyone departs.

Request

Order

Recommendation

Recommendation

Citizen continues to sob/
control attempt not
successful

After some seconds, citi-
zen stops crying, starts
to explain/control at-
tempt fully successful

Citizen continues explana-
tion/success of control
attempt cannot be rated

None; however, citizen
later leaves with of-
ficers/control attempt
fully successful
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decided to stress those aspects of the arrest process which were thought to
be within an officer's control rather than at the discretion of prosecutors.
Therefore, in consultation with officials in the NYPD and the project's ad-
v1sory committee, this list of points which were believed to be related to
varying quality of arrest was developed:

A. Importance of charge(s):

(1) More major charges were assumed to reflect a better quality
arrest, at least in New York City;

(2). It was agreed that a string of trivial charges often reflected
over-reaction on the part of the officer.

B. Larger context:

(1) Community demands being met was generally considered a posi-
tive indicator (e.g., making a prostitution arrest in an area
where community meetings reflected great concern with keeping
prostitutes off the streets);

(2) Precinct supervisory expectations being met were also considered
a positive indicator, implying that the officer had not just
“taken the law into his own hands" (e.g., making a narcotics
arrest where the precinct command emphasized drug abuse
control).

C. Evidence of degree of officer self-control:

(1) Locking up a prisoner when a "desk appearance ticket" (station-
house summonsg would usually have sufficed was considered a
negative factor in officer self-control;

(2) If a suspect was hurt without apparent cause during apprehen-
sion, this was also considered a negative factor;

(3) The bringing of charges against someone not in the initial role
of suspect was considered an additional negative factor, sug-
gesting possible officer escalation of conflict.

To assess the degree to which subject officer arrests measured up against
these standards, arrest reports were analyzed for this content by experienced
police personnel. In addition, a separate general evaluation of each report
on a five-point scale was made by high-ranking police officials to validate
the set of criteria.

These criteria did not turn out to be useful. First, the negative fac-
tors and negative evaluations occurred too infrequently to make discriminations
between officers. Perhaps this reflects the rarity of a "bad" arrest, but it
seemed more 1ikely to be a deficiency of the system and perhaps an insuffi-
ciently critical attitude by the rating personnel involved. Also, if the sys-
tem is to be reused, the meaning of "supervisory expectation" and "community
demand" must be more carefully specified with examples.
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A Problematic Attempt to Use Self-Ratings and Peer-Ratings for Performance

Evaluation. A questionnaire was developed to be self-administered by patrol
officers. Extensive pretesting and use with male police officers resulted in
four six-item subscales, forming indices which appeared to have adequate inter-
nal consistency,!3 acceptability by the officers, and face validity for meas-
uring officers' patrol self-evaluations. These covered the areas of: self-
confidence about controlling citizens, self-confidence about performing
strenuous physical activities; level of fear, and level of self-control. Self-
confidence in one's competence to control others in the course of patrol was
tapped by agreement with items such as "I can handle just about any person I
come up against in my job," and disagreement with items such as "I feel much
better when another officer is there to back me up when I give orders." Con-
fidence in one's physical abilities was assessed by items such as, "I feel I
would never have to use my gun to handle an unarmed citizen." The degree to
which an officer experienced active fear while on patrol was assessed by an
item such as, "It would take the most extreme danger to make me feel afraid."
Officers' self-control was established by items such as, "I find it easy to ig-
nore verbal taunts”; the absence of such control by items 1ike, "There is a
certain type of person who brings out the worst in me on the street." The full
scales are included in the appendix to this paper.

This kind of information, interesting in itself, can also help provide
reasons for differences in performance discovered through observation.
Unfortunately, it proved difficult to collect this self-report information
from the New York City policewomen under study. Several of the women told
project staff that they feared they could damage the cause of women in polic-
ing if they gave "wrong answers." In retrospect, it would have been prefer-
able to utilize self-ratings in the diagnosis of training needs among all
relatively inexperienced officers, including women, rather than to single out
policewomen for mandatory self-revelations which they felt to be potentially
self-incriminating.

Performance descriptions by police officer peers were collected but, as
in the case of seif-ratings, it was impossible to obtain complete and honest
information. It was found that partners of the officers being studied were
unwilling to provide ratings of the officer, even in an indirect way during
an interview. The informal code, as well as overt union policy, discouraged
any, reporting on a peer's competence in this police department.

Further, in studies of policewomen the use of peer ratings is complicated
by the problem of bias on the part of male peers.

REFLECTIONS AND SUGGESTIONS FOR OTHERS CONTEMPLATING SIMILAR PERFORMANCE
ASSESSMENT

The most valuable indicators of patrol performance in the Vera-NYPD study
derived from first-hand observation. For these research purposes the ob-
servers worked in police-civilian pairs and observed full 8-hour tours of duty.
For nonresearch applications, specially trained police, riding singly for a
few hours at a time, probably could perform the same kind of observation at
less cost, providing they ride at times of high patrol activity. Based on
N.Y.C. experience, officer controlling occurred in one patrol incident out of
four. Therefore, to include controlling as a performance dimension to be eval-
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evaluated would require substantial observation time. However, since differ-
ences in this kind of activity seem to be at the heart of policing success,
the investment may be worthwhile.

The control model's usefulness could be extended by taking into account
joint patterns of controlling by the officers and their partners, where teams
patrol. Especially with experienced officers who have worked frequently to-
gether, an officer's controlling may be deliberately tailored to fit with that
of his or her partner. Thus, one officer may cajole and humor a suspect be-
cause it has proven effective in concert with threats made by the partner.

It appeared that requiring highly specific observations, such as the be-
havior coding system used in the present study, led to highly reliable obser-
vation results. However, this should not be carried to the point that obser-
vation is addressed to behavioral minutiae which have only a tenuous relation
to important job skills. Some of the data gathered in the present study were
not useful for that reason, for example, who walked in front on the way to a
patrol car.

In developing observation for police evaluation purposes, caution should
be paid during selection and training to possible observer biases, especially
when women or minorities are to be evaluated. The present study found some
significant differences in perceptions by women as opposed to men observers
and by civilians in contrast to police observers. Rotation of observers and
sampling of several tours for a single officer seem indicated to maximize
impartiality.

Likewise, it appeared that avoiding subjectivity in observation is gener-
ally desirable; subjective items were most susceptible to observer bias in
rating policewomen. However, translating from objective behavior description
to evaluation is problematic. Unless observers use ratings, their descriptions
tend to be without an evaluative component. If women patrol officers are ob-
served to "back up" other radio cars less than male officers, this may either
be taken as a reflection of better or of worse police patrol. These problems
are not insoluble; however, they are challenging. The author feels that care-
ful specification by police experts and clients as to what will distinguish
good and poor patrol performance should come either before or after the actual
performance observations. For example, as in .the New York State Trooper system,
ability to make decisions might be an "element" considered by officers and
supervisors to be essential to the job. These judges would then have to de-
cide to what extent an officer making a decision to back up another radio car
would be demonstrating decisive thinking--a positive performance factor. They
could also decide that the same observed behavior was reflective of "over-
aggressive policing"--a negative performance indicator. (In fact, with regard
to this factor, present research found that as many as 98 percent of such
"back-ups" appeared to be unnecessary.) It should be possible to develop a
table of positive and negative points associated with specific observed be-
havior. Some aspects might be specific to particular jurisdictions, but
could also have wide applications.

It is ironic that in an area where many questions have been raised about

women on patrol, observation was the least economical. The Vera-NYPD study
revealed that strenuous physical activity occurred in only 1 out of 14 patrol
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encounters between police and citizens in N.Y.C., and that an attempt to as-
sess these abilities for a single individual would be an unreasonably lengthy
procedure using first-hand observation. The best alternative would seem to
be deliberate testing in simulations of patrol incidents requiring physical
skills, such as pursuing a subject and carrying an accident victim. Situa-
tional testing of related kinds_has been used in various jurisdictions with
police applicants and recruits.!4 Advanced forms of these tests could employ
actors, other officers, stage sets, or real street or residential settings.
The validity of the method could be assured by comparing the results of these
exercises with observations of field performance by a small sample of the same
officers. The method should probably also be applied to assess officers’
physical controlling ability with violent citizens, instead of waiting for
those rare events to be observed in the natural course of patrol. Simulation
of both these sorts was planned as part of a second phase of Vera-NYPD re-
search, but is presently not contemplated in New York City.

In summary, it is felt that actual first-hand patrol observation is the
evaluation method of choice, to be supplemented by simulation of physically
demanding patrol events since these occur so rarely in the natural course of
patrol. Client ratings of police service are also recommended as supplemental
information about officers.

While all extensions of available performance evaluation methods were
originally developed out of the need for an unbjased evaluation of policewomen,
the measures are =gually applicable to policemen; it is hoped that they may en-
hance the ability of police administrators to evaluate the performance of all
their patrol officers.
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PATROL BY HELICOPTER: AN EVALUATION

Dr. John F. Schnelle ©  Capt. Robert Kirchner
Middle Tennessee State University Nashville Police Department

Experimental evaluations of police crime control strategies have re-
cently been reported in several police departments including Kansas City
(Kelling, Pate, Diekman, and Brown, 1975), San Diego (Boydstun, 1976), and
Rochester (Bloch and Bell, 1975).

These latter studies have reported mixed results concerning the effi-
ciency of police patrol in reducing reporteti crime levels. The Nashville
police department has also undertaken a program of systematic research over
the last 3 years which, unlike research in the other departments mentioned,

is based on funding completely internal to the police department.

This latter ongoing program of research has led to the development of
a low-cost research format based on an initial retrospective evaluation of
police department procedures. The retrospective evaluation is followed by
a series of more controlled experimental evaluations of the same procedure
if the retrospective evaluation produces data judged significantly important
to warrant the cost of such future evaiuations. The exact number and extent
of such future experimental evaluations are determined by the significance
of the data produced at each level of evaluation.

For example, an evaluation of a saturation car patrol directed toward
home burglary prevention was conducted 3 months after the patrol was termi-
nated (Schnelle, Kirchner, McNees, and Lawler, 1976). This retrospective
evaluation indicated no change in reports of burglary even though patrol
was allegedly increased by over 100 percent. These latter data were sig-
nificant in the sense that a normally used police procedure with a signifi-
cant cost factor led to no measurable benefit. Thus, a more intensive and
experimental evaluation was completed which involved systematically changing
levels of patrol in different target areas while extensively monitoring the
actual performance of the increased patrol. This second experimental evalu-
ation ajso failed to document the burgiary deterrence efficiency of in-
creased police patrol. Since the second evaluation was negative, and was
also collaborated with similar results from Kansas City, it was decided tc¢
risk no further resources in evaluating police car saturation patrol. This
paper describes the application of this "in house" research format to a
police helicopter patrol procedure. The application of this format illus-
trates the logical sequence of experimental evaluations that can-occur based
on an initial retrospective evaluation. More importantly, the outcome
measures which define the "significance" of the helicopter patrol procedure
and which thus determine future levels of evaluation activity are explicated.
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Project Description: The special operations section of fhe Nashville
police department utilized a helicopter patrol procedure in an attempt to
reduce home burglaries in one area of the city.

The experimental zone incorporated 5.66 square miles and a population
of approximately 12,000. The target zone was selected by the patrol chief
because of chronically high burglary levels. The time that most residen-
tial burglaries were reported to have occurred was between 8 a.m. and

4 p.m. in the experimental zone, as well as in all zones in the entire city.

The helicopter was scheduled to fly between 9 a.m. and 5 p.m. over the
experimental zone and was to stay in the air as much as fuel and weather
permitted. The decision about refueling and weather conditions was left
to the pilots. The physical boundaries of the zone were shown to the pi-
lots who recorded their air time at the end of each shift. The pilots
could make radio contacts with ground patrol cars at any time and were told
to fly Tow enough so that they could detect suspicious ground activity.

RETROSPECTIVE EVALUATION DESIGN AND MEASURES

The initial primary measure of the helicopter effects was report of
burglaries. The frequency of burglary reports from all Nashville zones
was monitored daily. Reported time of burglaries was taken daily from the
reports of the complainants. In some cases a specific time range as to
when the burglary occurred within one 24-hour period could not be identi-
fied. For example, if a homeowner was gone for several days and only dis-
covered the burglary upon his return, then the estimated time range of the
burglary occurrence would span several days. The latter types of burglary
reports were analyzed separately from the reports in which a specific time
span could be reported. Similarly, there were several instances in which
the burglary could have occurred during a time span that crossed several
shifts. In these cases, the burglary was assigned to the shift that ac-
counted for most of the potential burglary hours. The addresses of all
reported burglaries were crosschecked against a zone map to assure that
burglaries would be assigned to the correct zones and the details of the
burglary, i.e., method of entry, missing property, were crosschecked, when
possible, by comparing the initial crime report prepared by a patrol offi-
cer against a supplementary report prepared independently by a detective.

The helicopter was initially flown on patrol for a 12-day period and
then grounded because of cost limitations. This arrangement was conducive
to an interrupted time series evaluation design with burglary measures
taken before intervention, during intervention, and after intervention.
This burglary occurrence data are illustrated in Slide One. As can be
seen in table 1, there was a decrease in burglaries from baseline to the
helicopter patrol period and an increase in home burglaries from the heli-
copter period to the postpatrol period.

These Tatter data were sufficiently dramatic and surprising to justify
an immediate additional evaluation step designed to strengthen the initial
evaluation design. Thus, the helicopter procedure was replicated for an
additional 12-day period. This Tatter step permitted an analysis of the
helicopter during five conditions: prior to initial patrol (baseline),
during first patrol (first intervention), after the first patrol (second
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baseline), during the second helicopter patrol (second intervention), and
after the second intervention (third baseline).

As can be seen in table 2, the burglary deterrence effects of the
helicopter patrol were replicated in the second intervention, thus adding
evidence that the helicopter patrol was the effective burglary deterrent.

The next step was to determine if the data were significant from a
cost-benefit viewpoint. In other words, would cost-benefit data support L
investing more resources in helicopter patrol tactics? The costs most
relevant to decisions concerning future patrol uses of the helicopter were
the additional costs that were incurred when the helicopter patrol was ex-
perimentally validated. Costs which change because of a specific inter-
vention are called marginal costs. These marginal costs are broken down :
on an hourly and total project basis in table 3. e

Other cost factors that were not significantly affected by the patrol
were potential costs that could have resulted from the helicopter being
removed from other jobs because of the patrol activities (opportunity lost
costs). In fact, the helicopter was not removed from its normal traffic
and search activities; rather its overall use was increased by the patrol @
intervention. Before the intervention the helicopter spent more time on
the ground. Furthermore, if an emergency arose in which a helicopter was
called to assist in an emergency search, i.e., bank robbery, the response
time of the helicopter would be reduced since it was already in the air.
During the time period of this experiment, the helicopter was not called
for such an emergency. : ®

BENEFIT ESTIMATES

The benefits resulting from most crime prevention programs are gen-
erally measured as a reduction in costs which occur as a result of deviant
behavior (Glaser, 1973). Since there is typically a margin of error in o
making cost savings estimates, savings should be estimated in several al-
ternative ways. A reasonable upper and Tower dollar savings boundary can
be estimated based on alternative estimates of benefits and any cost sav-
ings estimate within these boundaries can be used to make decisions (Levin,
1975). 1If decisions about the cost significance of the data do not change
within the upper or lower boundary levels, then clear conclusions can be e
drawn about the cost effectiveness of the particular set of data. Applied
to the helicopter intervention, there seem to be two logical methods of
calculating the cost savings that resulted from the lower burglary rates.

During the initial police investigation of the burglary, the victim
is asked to describe the items taken and to estimate their value. A sup- ®
plementary report filed by a detective at a later date allows the victim '
to add items to the 1ist. Shoup and Mehay (1971) suggest that this latter
cost figure should be corrected according to the amount of property that
the police recover and return to the owner. Since a police record of re-
covered property is kept by the police property section, this correction
factor is- relatively easy to compute,. ®

The basic problem with victim cost estimates is the possibility that
the victim will intentionally or unintentionally inflate the actual dollar
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TABLE 3.--Marginal costs of helicopter procedure

Hourly cost

Project cost

Fuel

0il

Motor overhaul costs
"Other" costs

Total project costs

$24.00
.25
4.00
"1.50

$2,445.60
25.47
407.60
__152.85
$3,031,52
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loss of the burglary. The correction for recovered property does not con-
trol for this problem since the police recover property on a relatively
infrequent basis. Nevertheless, even though the victim estimates might be
distorted, it is still true that insurance companies base their payments
directly on the victim and police reports. Thus, a second estimate of the
cost of a burglary can be gained through insurance company records. These
estimates represent an actual cash flow from the insurance company to the
victim; hence, irrespective of possible inflations by burglary victims,
the insurance company figures objectively reflect money lost due to
burglaries. ‘

The average dollar cost reported by the two largest companies with
headquarters in the Nashville area which insure a total of 20,500 Nashville
homes was $486.50 ($455.26 and $517.74, respectively). These latter figures
seem to be comparable to a national burglary loss figure reported by White,
et al. (1975) of $337 in 1973.

COST-BENEFIT COMPARISON

To estimate the cost-benefit comparisons between helicopter patrol and
nonhelicopter patrol conditions, the total amount of property loss result-
ing from burglaries was added to the marginal costs of the helicopter patrol.
When the helicopter was not used during the baseline conditions, there were
no such marginal costs to add to the property loss estimates. The upper
panel in table 4 illustrates the cost-benefit comparisons when the property
loss estimates were based on police reports, while the Tower panel in table 4
illustrates the cost-benefit comparisons when the property loss figure was
based on average insurance company data. It is clear from both panels that
the total costs incurred during the helicopter periods (helicopter plus
burglary costs) are reliably less than the total costs incurred during the
no-helicopter patrol periods (burglary costs only). Thus, the savings re-
sulting from the helicopter intervention support administrative decisions
to risk additional money to further investigate the usability of helicopter
patrol procedures (table 3 indicates the total marginal cost to the police
department for the current project as $3,031.52). Although the cost-
benefit data seem to be clear, there are three problem areas in this
analysis.

First, Tong-term changes in both costs and benefits can drastically
change the picture. The extreme reversability of the crime suppressant
effect and the short intervention periods (forced short by cost factors)
do not preclude the possibility that the helicopter might be a reactive
intervention that would have a diminishing effect if continually employed.

A second area in which costs and benefits are difficult to assess con-
cerns such potential benefits as the feelings of increased security that
citizens may have when protected by helicopter patrol. This area also in-
cludes such costs as dissatisfaction with the noise or pollution produced
by the helicopter. In cost-benefit jargon, the Tatter noncash factors
would be labeled consumption benefits as opposed to investment benefits.
Investment benefits are increased capitalized net economic worth attribu-
table to a procedure (Neenan, 1974). Even though it is obvious that
citizens in different areas might estimate these consumption benefits
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differently (citizens in high crime, high ambient noise level areas would
probably weigh security effects above noise effects), survey data collected
by Simonson (1975) in Columbus, Ohio, indicate citizens strongly support
helicopter patrol procedures to which they were exposed.

A final area concerns the potential distribution of benefits result-
ing from helicopter patrol as compared to the distribution of costs. The
helicopter procedure would probably never be cost-effective and should not
even be attempted in some areas of the city which experience low levels of
home burglaries. The geographical areas of the city could be rated accord-
ing to burglary cost levels and a picture could be developed of the differ-
ent areas of the city that could potentially benefit from the helicopter
procedure. If the number of such areas proves to be extremely low, given
the optimum cost-benefit ratio of the helicopter intervention, then the
significance of the helicopter as a general burglary reduction technique .
would be diminished. This latter point is true since it would be difficult
to justify the marginal cost of the intervention which is borne by all
taxpayers in Nashville against the benefit of the intervention, which
might be received by only a few.

In sum, the crime and cost-benefit data from the initial evaluation
justified the expenditure of resources on future patrol evaluations that
could be directed toward answering two primary questions: (1) How many
areas of Nashville could benefit from the patrol (distribution of bene-
fits)? (2) How long-lasting are the patrol effects?

The first series of evaluations was directed toward answering the
distribution of benefit question. The Metropolitan police area was divided
into potential areas of helicopter coverage based on burglary reports and
density of population. This analysis revealed the existence of three areas
similar to the initial target zones. These three areas ranged in size from
6-15 square miles. There were also four other definable low-density areas
which ranged between 50 and 140 square miles in size.

Two high-density and two low-density target areas were randomly chosen
and a multiple baseline design was employed to evaluate the helicopter
procedure.

Table 5 shows the effects of helicopter patrol on the two high-density
target areas. Once again a decrease in burglary reports is visually obvious
in both areas. Futhermore, there remains a positive cost-benefit ratio
(table 6) in both areas.

Table 7 shows the noneffects of the helicopter in the two low popula-
tion density areas. There is obviously no effect on crime and obviously,
in the absence of benefits, an unfavorable cost-benefit ratio (table 8).

These Tatter data thus underline a direct limitation as to the dis-
tribution of benefits that could resulit from routine employment of the
helicopter. This distribution of effect Timitation in combination with
the high marginal cost of the helicopter procedure reduces the overall
significance of helicopter patrolling and brings into question the justi-
fication for future evaluations.
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TABLE 6.--Average costs by patrol type in _high density areas
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TABLE 7.--Frequency of burglary in low density areas
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TABLE 8.--Average costs by patrol type in Tow density areas
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If methods to improve the benefit distribution cannot be generated
then administrative officials must decide one of three things: (1) find
additional funds for a police procedure benefiting only a sample of a
population; (2) generate a new funding formula based on the beneficiaries
of the procedure paying for the procedure; (3) terminate the helicopter
patrol as a routine police procedure.

In any case, the police department has done its job in clearly speci-
fying the alternatives to policymaking personnel.
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SECTION II
EVALUATION IN THE COURTS
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MEASURING THE EFFECTIVENESS OF THE BAIL BOND SYSTEM
AS AN ASSURANCE OF TRIAL APPEARANCE

Helen Reynolds®
Department of Economics
Southern Methodist University

It is widely held that there are two basic reasons for imposing financial
bail upon accused offenders as a condition for release from jail before trial:

(1) to assume court appearance by confiscating the bond in the
event of nonappearance and

(2) to have a method of retaining certain dangerous defendants by
setting a bond price higher than those defendants can pay.

It is the first of these two functions of bail that we shall discuss. For an
economist, the imposition of a financial bond to assure court appearance is
the more interesting function because it involves decisions by the court about
releasing risky defendants on bail and decisions by the defendants on bail
about whether or not to show up for trial.

I. THE PROGRAM TO BE EVALUATED

The specific bail system evaluated here is the system in Dallas County
for handling persons accused of committing both felonies and misdemeanors.
The county jail is controlled and staffed by the Dallas County Sheriff's De-
partment and therefore, the pretrial disposition of prisoners is handled
through the Sheriff's Office. The bond information and the personal data used
here were collected from the files on 600 persons released on bond in 1973.
The Timitations on the type of information available were imposed by the spe-
cific questions asked by the staff of the Sheriff's 0ffice. The information
in the sheriff's files gave the following information:

race
age

occupation and employment status
marital status

children

place of residence

place of birth

*I would Tike to thank Rob Roby fbr data collection and sorting and
Gerald w, Scully for initial conversations about bail. ‘
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offense charged with

offense(s) previously charged with
number of previous arrests

date first arrested

bond price

appeared in court or not

. From this information we shall identify some general characteristics of
those who have posted bond but do not appear for trial.

ITI. OBJECTIVES OF THE EVALUATION
The basic objectives of this study are three:

(1) to select variables which significantly affect the probability
that an accused will forfeit bail (not appear in court);

(2) to determine the relation between bond price and the significant
variables found in (1);

(3) to compare the significant variables found in (1) to the criteria
- used for denying release in the Dallas County Pretrial Release
Program.

It should be noted here that the decisions about granting bail and about
granting pretrial release are made by different county departments, and those
departments do not necessarily coordinate their activities. Part of the ensu-
ing discussion will deal with the different methods used to estimate the prob-
ability that an accused offender will fail to appear in court and what effect
those differences have on who is released by different agencies.

ITI. HYPOTHESES USED

In economics, the analysis of decisionmaking is generally undertaken by
considering the amount of utility (satisfaction) that an individual will gain
from each possible choice. The choice that is selected is shown to contain
more utility than the other choices by the mere fact that it was chosen. This
choice is made by a decisionmaker weighing the costs and benefits of each
choice and selecting the option that will yield maximum utility. So it is
with the accused offender when, once released on bail, he decides whether to
appear for trial or forfeit the bail bond. The utility derived from fleeing
prosecution would be constrained by the risk of detection and apprehension
for forfeiting bond as well as the possible outcome of the trial for the orig-
inal charge. The utility from facing trial, on the other hand, is greatly
determined by the peace of mind of not being a fugitive. There will be some
risk involved in forfeiting bond, so the decisionmaker must choose while
weighing the risks and possible outcomes, tempered by his attitudes about
risk.

Tastes and attitudes about risk are characteristics of the utility func-
tion of an individual, but many people can have similar utility functions.
If there develops a pattern of a type of person whose tastes and attitudes
lead him to forfeit bail and flee, then we might be able to predict bail for-
feiture from such a pattern. The personal characteristics of groups of
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people often allow us to predict their behavior; for instance, housing purchase
patterns can be predicted by finding age, income, schooling, and professions

of the buyers. Here, similar personal data may be helpful in predicting court
appearance or bail forfeiture. Information on age, education, marital status,
and other socioeconomic variables categorizes groups of individuals into eco-
nomic behavior groups.

Also, something about the activity in which a subject is engaged will
boost the predictability of his behavior. For example, occupational groupings
are helpful in organizing some data. Often people invoived in the same occu-
pation are in that occupation because of similar tastes or they have had their
tastes molded by the occupation. Similarly, the offense with which one has
been accused may tell us something about his behavior or at least may allow us
to group him with others with similar tastes for criminal activity.

We shall use personal characteristics and criminal data for each subject,
along with whether each subject appeared for trial or forfeited bail. From
statistical analysis of these data, we shall be able to speak in general terms
about the relationship of each of the variables to the likelihood of forfeit-
ing bail or appearing in court.

Additionally, we shall examine the role played by the size of the bail
bond price in influencing the accused offender to appear in court. Simple
demand theory tells us that when the cost of forfeiture goes up (that is, when
higher bond prices are set) then fewer people will forfeit. We shall test the
data for the effect of bond price on court appearance.

In order to choose the variables that are significantly related to trial
appearance, we shall use some fairly simple statistical techniques. The
statistically significant variables will be selected from the data bank col-
lected from 1973. Using previous cases of this sort to predict current or
future behavior is an acceptable statistical technique as long as the socio-
economic structure of the community does not change appreciably, which we shall
assume is the case.

IV. EVALUATION MEASURES

A. Court Appearance of Those Granted Bail. The data from the Sheriff's
Office were evaluated by muTtiple regression analysis, which used the decision
to appear for trial as the dependent variable and used the information about
the accused as the independent variable. With ordinary least squares as the
regression technique, the general form of the equation of regression is

A

C+(X.V'I+BV2+'YV3+...+U

A = decision to appear in court (A=1 for appearance, A=0 for failure
to appear, and therefore forfeiture of bond)

€ = constant term

V1,V2,V3,... = variables pertaining to accused, such as age, marital
status, previous record, et alia
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®,B,Ys... = coefficients of regression
u = disturbance term

For the sake of simplicity, the independent variables were regressed
against court appearance one at a time. Otherwise, we would have tried simul-
taneously to regress 45 independent variables which would have resulted in vast
computational problems, particularly multicollinearity. Therefore, in order
to screen variables for statistical significance, each independent variable was
regressed on court appearance with the coefficient and t-statistic noted.

Table T shows the results of those regressions. Note in those results that
the dependent variable was "court appearance"; therefore a variable with a
positive coefficient is directly correlated with court appearance, and a vari-
able with a negative coefficient, inversely related.

The regressions listed in table 1 enabled us to sort out the significant
variables, ones with t-statistics that were statistically significant at the
95 percent confidence level. According to these preliminary results, the sig-
nificant variables in predicting appearance at trial are:

Negro

Residence out of state

Residence out of county

Charged with sex crime

Charged with weapons offense
Previously charged with burglary
Previously charged with robbery
Previously charged with narcotics
Number of previous arrests

After this initial selection process, these variables were regressed all to-
gether against court appearance.! (Due to severe problems of muiticollinearity,
the variables for previous charges were dropped; the other variables remained
as is. The influence of "previous charges" will also be included in the "num-
ber of previous arrests.") Table 2 lists the results of the regression involv-
ing the previously selected significant variables.

In reviewing the regression results, the reader is directed to note the
magnitude of the t-values (as well as the signs of the coefficients). For a
95 percent confidence Tevel the critical value is t = |1.645| for a sample as
large as ours here. By finding t-values greater than t = |1.645|, we can se-
lect the statistically most significant variables. Table 2 identifies the
most notable characteristics of an accused offender as:

Residence out of county
Charged with theft

Charged with weapons offense
Charged with narcotics offense
Number of previous arrests

It is interesting to note here the inclusion of "sex crimes" in the 1ist
of significant variables in table 2 and the strong t-value (within a 90 percent
confidence interval). The positive sign assigned to the coefficient means that
court appearance and the charge of sex crime are positively related; that is
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TABLE 1.--Results of regressions of each variable

against court appearance

Variable Coefficient t-Statistic
Negro -.105 -2.01*
Spanish surname -.043 - .381
Age : -.001 - .157
Residence out of state -.381 -3.01*
‘Residence out of county -.304 -4.13%
Nonskilled worker -.067 -1.26
Place of birth not Texas -.051 -1.07
Charged with:
Burglary -.007 - .110
Robbery -.037 - .387
Assault major -.0939 - .463
Theft - 111 -1.79
Sex crime .530 2.71*
Rape -.076 - .443
Murder .116 .656
MansTaughter .535 1.05
Auto theft 175 1.52
Arson .041 .182
DWI felony .022 .332
Narcotics -.078 -1.25
Weapons -.226 -2.00*
Other -.242 -1.74
Single -.049 - .839
Divorced -.032 - 436
Have children .036 .656
Unemployed -.066 -1.25
Previous charges:
Burglary -.056 -2.98%
Robbery -.726 -2.98%
Assault minor -.199 -1.53
Assault major -.005 - .161
Theft -.039 -2.31
Sex crime .136 1.98
Rape -.066 575
Murder -.035 .340
Manslaughter -.496 -1.36
Auto theft -.068 -1.85
DWI felony .013 1.26
Narcotics .063 -2.51*%
Weapons -.045 -1.17
Other -.091 -4.83
Number of previous arrest .020 3.74*
Bond price ‘ .486 .486

*Coefficients that are significant at the 95 percent level.
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TABLE 2.--Regression results of previous selected
variables regressed on court appearance

Variable Coefficient t-Statistic

Constant .8319 1.050
Negro . -.3030 - .8052
Residence out of state ‘ -.1367. -1.126
Residence out of county -. 3457 -4.867*
Charged with theft -.1428 -3.005*
Charged with sex crime .2271 1.589
Charged with weapons offense -.1323 ~-1.667*
Charged with other offense -.3316 -2.665%
Number of previous arrests -.1780 ' -4.123*%

*
Statistically significant at a 95 percent confidence level

R%= .1194.

to say that those charged with violating a sex crime tend to show up for triai.
The term "sex crime" here is not to be interpreted as "rape"--a separate cate-
gory altogether--but rather crimes against public decency such as prostitution,
incest, fondling, homosexuality, etc. One might conjecture that those charged
with sexual conduct outside the norm feel a strong enough tie to the community
that they tend to appear for trial.

B. Bond Price. The price of the bond as well as the decision to grant
bail is determined by a county judicial officer. The size of the bond is left
up to the discretion of the judge, after consultations with the prosecutor or
arresting officer or defense attorney. How are these bond prices determined?
Does the size of the bond reflect the riskiness of freeing the defendant? If
so, then defendants with a higher probability of fleeing would be assessed
larger bonds. If not, then there are some other criteria for choosing the
size of a bond imposed on a defendant.

To investigate the relationship between bond price and other variables,
we first Tooked at the regression of bond price alone on court appearance to
see if a larger bond size increased the Tikelihood of court appearance. The
regression equation was:

Court Appearance = .6011 + .2708 Bond Price + u.
(t = 23.21) (t = 3.736)

With an R2 = 0228, one could say that bond price is significant (at the 95
percent confidence level) but only explains about 2 percent of the variance
in court appearance. In this equation the constant term (representing all
other factors) was much more significant, so we say that higher bond prices
will not assure a proportional increase in court appearance.
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Next we Tooked at the relationship between bond price and those varijables
found to be s1gn1f1cant in determ1n1ng bail bond forfeiture. The results of
that regression are presented in table 3. According to those results, the var-
iables that significantly affect court appearance have little effect on bond
price. Of the variables entered into the regression, only "Residence out of
county" and "Charged with weapons offense" arc significant factors influencing
bond price.

One may begin to ascertain that the county officials have Tittle communi-
cation with each other concerning the bail system and forfeiture. At this
juncture several problems in the use of data seem clear.' First, the Sheriff's
Department, which collects the data about defendants, may not be using the
data to its fullest advantage. Examination of the data even in a simple for-
mal manner would have revealed the relationships found in tables 1 and 2. Be-
cause of a lack of general knowledge about the determinants of bail forfeiture
within the county offices, one can discern that the information about these
determinants has not been gleaned from the data.

Second, the data collected by the Sheriff's Department may not be asking
the correct questions to get a good picture of the determinants of bail for-
feiture. The regression results presented in table 2 show that the most sig-
nificant variables when used together only explain 11.94 percent of the vari-
ance in court appearance (the R 1194). This indicates that there are some
excluded variables that could help explain court appearance. Further data
about wages or job stability and about home ownership or residential transiency
might enhance the information about ties within the community. Even a depart-
ment store inquiring about credit references for a charge account would delve
into a person's stability and record of trustworthiness with more thoroughness
than shown by the data used here.

Third, the bond prices set for accused offenders do not always correspond
to their probabilities of appearing in court. We can assume that the bond
price is imposed as a financial assurance that the accused will show up for
trial, particularly in the smaller magnitudes of bond prices, such as in the
data sample. (Larger bond prices tend to act as a financial barrier to being
freed from jail.) Using conventional wisdom that the wore serious crimes and
"hardened criminals" should be dealt with more harshly at all levels, we took
the variables which include serious crimes (FBI Index crimes, sex crimes, and
narcotics) and "hardened criminals" (number of previous arrests) to be regressed
against bond price. Also, to test for any racial biases, the variables for
minority race (Negro and Spanish surname) were included. The results of this
regression are found in table 3.

Note in table 3 that the variables which significantly affect bond price
are the accused's being charged with burglary, robbery, assault-major, and
murder. This means that a charge of one of these offenses influences a magni-
tude to increase the bond price. If the higher bond price is supposed to as-
sure court appearance, the judge may in fact be imposing larger than necessary
bonds on some defendants and smaller than sufficient bonds on others. Table 1
shows that of the serious offenses, only those charged with theft are signifi-
cantly likely to forfeit bond, wh11e the number of previous arrests shows up
as a significant indication of a risky defendant. Table 3 shows that the num-
ber of previous arrests has 1ittle influence on bond price, however.
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TABLE 3.--The results of regressing selected variables

against bond price

Variable Coefficient t-Statistic

Constant 1594.0 .2303
Negro - 73.94 ~-.3644
Spanish surname -181.7 -.3312
Charged with burglary 912.8 3.186*
Charged with robbery 1562.0 4.615*
Charged with assault major 770.5 1.849*
Charged with theft 696.6 2.513*
Charged with sex crime 7.744 .9991
Charged with rape 228.8 .4443
Charged with murder 4756.0 9.371*
Charged with narcotics 396.6 1.441
Number of previous arrests 1.639 .7038

*Statistica11y significant at a 95 percent confidence interval

RZ = .1526.
The use of bond price as a deterrent to forfeiting bond would only be effective

if in fact higher bond prices were imposed on riskier defendants.

C.

bias from the bail system.

Pretrial Release. The Dallas County Pretrial Release Program was in-
stigated to release low-risk defendants without imposing a bond on them. The
fee for pretrial release is nominal ($15.00) and tends to remove the wealth

The selection of Tow-risk defendants is made by a

screening process that involves the judgment of the pretrial caseworker and
statutory limitations imposed by the County Commissioner's Court.
worker uses his own evaluation of the reliability and strength of the commu-
nity ties of the defendant, but he may not release a defendant if the follow-
ing criteria apply:

murder

rape

robbery

assault with deadly weapon
assault of a police officer
aggravated assault

felony drugs

federal cases

child abuse

cruelty to animals

city traffic violation

sex related

child molesting, fondling
holds for other jurisdictions
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sale of drugs

forged prescription

probation violators (felony probation)
burglary of a habitation

burglary of a building

aggravated promotion of prostitution
bond forfeitures

prostitution

no ties in community

extensive prior records

unstable residential record
recidivistic tendencies

retaliation

arson

AWoL

impersonating a police officer

false report to a police officer
female impersonator

carrying a prohibited weapon
tampering with a witness

bribery of an official

‘permitting or facilitating an escape

By screening defendants through the above exclusions, the Pretrial Re-
lease Program collects many of the data that the Sheriff's Department does not.
These data reflect an improved method of evaluating riskiness using information
on such factors as residential stability and prior evidence of escape or unre-
liability (AWOL, bond forfeiture).

Since the decision about granting pretrial release precedes bail in the
course a defendant must travel through the adjudication process, it is reason-
able that pretrial release screens out the risky defendants and releases only
those who have low risks. Then the bail system takes higher risk individuals
and screens through them, sets bond prices, and releases those for whom the
bond is posted. The last step in the bail system for a defendant, after being
denied pretrial release, is to present his case to a bail bondsman. All three
agencies involved in release, the pretrial release office, the magistrate grant-
ing bail, and the bail bondsman, have criteria for evaluating riskiness and pre-
dicting probabilities of bail forfeiture. Of these three agencies the most
formalized system of evaluation is carried out in the Pretrial Release Program,
whose standardized criteria seem to be more vealistic than the ad hoc methods
of the other agencies, with a few exceptions, to be noted later.

In Tooking at the exempiions from pretrial release, one can find some of
the same general categories s Tound in the data from the Sheriff's Department.
Many of the categories on the exclusions 1ist are not included in the data from
the Sheriff's Department. However, of the data from the sheriff, the variables
that contain the pretrial release exclusions are:

Residence out of state
Residence out of county
Place of birth not Texas
Charged with burglary
Charged with robbery
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Charged with assault major
Charged with sex crime

Charged with rape

Charged with murder

Charged with arson

Charged with narcotics offense
Charged with weapons offense
Number of previous arrests

Together these variables were regressed against court appearance to see how
significantly effective each of these was in explaining court appearance. If
each of these variables is significant (has a t-value with an absolute value
greater than 1.645) and has a negative coefficient, then there is a good argu-
ment for using it as an exclusion from pretrial release. The results of that
regression are found in table 4.

The statistically significant variables in table 4 which support their
use as exclusions for pretrial release are:

Residence out of county
Place of birth not Texas
Charged with weapons offense
Number of previous arrests

This does not seem surprising if a defendant is considered a bad risk if he is
transient ("no community ties"), has an extensive past record, and deals in
prohibited weapons. The inclusion of these as significant indicators of riski-
ness would be anticipated even by conventional wisdom. (Also note that the
variable "Charged with narcotics offense" is significant at the 90 percent con-
fidence Tevel, which lends support to its inclusion on the list of pretrial re-
lease exclusions.)

The interesting significant variables are those in table 4 that give
contrary evidence to the exclusions for pretrial release. The variables

Charged with robbery
Charged with sex crime
Charged with murder

are statistically significant, but each has a positive coefficient. This

means not only that those defendants tend to appear in court, but that they
appear a significant percentage of times. One reason for putting these charges
on the 1ist of exclusions may 1ie in limiting the power of the Pretrial Release
Program. If it is thought that pretrial release for felonies should be handled
by magistrates, then the county government may not want to usurp that power and
entrust it to a nonjudicial authority. Felonies are offenses considered by so-
ciety to be more severe than others, and so releasing an accused felon before
trial is considered a larger risk to society than releasing some charged with

a misdemeanor, particularly in the event that another felony offense is com-
mitted during the release.
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TABLE 4.--Results of regressing pretrial release
variables on court appearance

Variable Coefficient t-Statistic

Constant .8042 .7974
Residence out of state -.1262 -1.053

Residence out of county ~.3406 -4 .845%
Place of birth not Texas -.1110 -2.931*
Charged with burglary .7207 1.406

Charged with robbery .1576 2.437*
Charged with assault major .3834 L4961
Charged with sex crime .2455 1.711%
Charged with rape .1384 1.465

Charged with murder .2135 2.309*
Charged with arson . .9358 .5495
Charged with narcotics offense -.7924 -1.621

Charged with weapons offense -.2079 -2.444%
Number of previous arrests -.1839 -4.258%*

*
~ Statistically significant at a 95 percent confidence level

RZ = ,1426.

V. BAIL VERSUS PRETRIAL RELEASE

The Pretrial Release Program was established in Dallas County in 1971
mainly as an economy measure. Its proponents argued that the program would
save Dallas County tax revenues by diverting prisoners from the county jail
and by keeping those with jobs from the welfare roles. But more importantly
the program has been annually releasing about 5,500 defendants, half of those
who seek pretrial release.2 Those defendants, who have an excellent record
for appearing in court, may not have been able to pay the down payment on even
a small bond. (The President's Commission Report, The Courts, cited the 1958
case_in New York where 25 percent of all cases could not meet a modest bond of
$5003--equivalent to about $1,000 today.) Certainly more misdemeanor defend-
ants, particularly poor ones, have been released than would have been otherwise.

The bail system, on the other hand, falls heir to those defendants who
have been charged with a felony or who otherwise have been rejected by the
Pretrial Release Program. Bail serves as a means for a defendant to be re-
leased to prepare for his defense case for trial, but not all defendants can
afford or qualify for bail. Even those who manage to gather the fee for the
bail bondsman often have trouble paying the whole fee and often must further
engage in illegal activities in order to pay the fee. As we saw above, the
size of the bond does not necessarily insure court appearance. Larger bond
prices only tend to insure that those who can post that bond are richer than
those who cannot. If the courts cannot rely on the size of the bond to insure
court appearance, then is bail a totally worthless institution? Certainly not
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all defendants can be left in jail until trial. How can the courts insure
trial appearance without wholesale retention of defendants?

Perhaps the bail system for felons and risky misdemeanants can learn some-
thing from the Pretrial Release Program. The bail system suffers from two
problems that have been substantially solved by the Pretrial Release Program,
namely:

(1) ﬁhe payment of a burdensome financial bond prevents some poorer
defendants from being released, and

(2) the selection process for deciding who shall be released on bail
allows some high risk defendants to be set free.

The Pretrial Release Program solved the first problem by setting the price of
the bond at a nominal $15.00. The bond can be revoked for nonpayment (or
other infractions), but most defendants have the ab111ty to meet the bond, un-
like larger bail bonds for felonies. Secondly, since the size of the bond
price is not a good determinant of court appearance, the criteria used to grant
bail should be revised to be more realistic, as they are in the Pretrial Re-
lease Program. The record of the two systems indicates the relative efficacy
of the programs: the rate of bail bond forfeitures averages about 15 percent
a year, whereas the rate of "no-shows" from the Pretrial Release Program is
less than 2 percent. A better, more formalized selection process plus a re-
duction of the financial burden of the bail bond would make the baijl system
not only more effective (in assuring court appearance) but also more available
to all “income levels.
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NOTES

Using ordinary least squares for regressing both continuous and discrete
independent variables on a dummy (0 or 1) dependent variable leads to a
statistical problem of heteroskedasticity (the variance of the disturbances
is not independently distributed). The estimates obtained for the coeffi- -
cients are not as reliable-as they would be without heteroskedasticity.

A better but more complex form would be regressions using logistics analy-
sis, which would yield better coefficients. However, since we are in-
terested more in relative degrees of statistical significance, we shall
assume that the variance in the disturbances affects all the coefficients
uniformly, so that the ordering of the t-values remains unchanged.

According to a conversation with the staff of the Dallas County Pretrial
Release Program. :

President's Commission on Law Enforcement and the Administration of Justice,

Task Force Report: The Courts (Washington, D.C.: Government Printing Of-
fice, 1967), p. 37.
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AN ALTERNATIVE TO COURT: AN EVALUATION OF THE
ORANGE COUNTY (FLA.) BAR ASSOCIATION'S CITIZEN
DISPUTE SETTLEMENT PROJECT -

Ross F. Conner Ray Surette

Assistant Professor Research Assistant
Program in Social Ecology Department of Criminology
University of California, Irvine Florida State University

In early 1974, the American Bar Association (ABA) began a new program in
criminal justice reform. The program was developed by the ABA's Commission on
Correctional Facilities and Services and was named BASICS, an acronym which
stands for Bar Association Support to Improve Correctional Services. As the
name implies, the BASICS Program was intended to improve correctional services
using a new method: bar association involvement and work on local criminal
justice problems. This novel method for effecting correctional reform was
developed by the director of the ABA's Commission on Correctional Facilities
and Services and the vice-president of the Edna McConnell Clark Foundation,
the funder for the new program. These men believed that Tawyers and the bar
associations of which they were members were an untapped resource in the cor-
rectional reform area. As the first BASICS informational brochure stated:

"There are several reasons why bar associations are eminently
suited to accomplishing both the short and long-term goals.
The bar is a self-perpetuating body. Its own leaders and
members are frequently community leaders as well. Such in-
fluence creates access to the many local financial and human
resources vital to a reform effort. In undertaking correc-
tional programs, each association becomes part of a nation-
wide network with established 1ines of communication and the
technical assistance of the ABA Corrections Commission. With
financial support, therefore, bar associations have the poten-
tial to plan and execute specific, well-defined improvement
programs. "]

The BASICS' plan, then, was to activate local bar association members
first to plan and later to implement some type of correctional reform effort.
The project solicited applications from bar associations across the country
for small planning grants of approximately $3,000. They received 106 applica-
tions and funded 80 planning projects in 40 states (Huff, Conner, and Geis,
1975). After approximately 3 months of planning, 62 bar associations applied

for larger grants up to $35,000 to implement their correctional reform efforts.

Twenty "action" grants were awarded by the BASICS Program, including an award
to the Orange County, Florida, Bar Association to implement a Citizen Dispute
Settlement Project. It is this particular "action" project that we will be
discussing here. :
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PROGRAM DESCRIPTION

The Citizen Dispute Settlement (CDS) Project was designed to provide im-
partial hearings for residents of Orange County, Florida, who have complaints
involving ordinance violations, misdemeanors, and minor felonies (for example,
simple assault). This concept is not new and can be traced to the early func-
tion of the Justice of the Peace who served as an informal hearing officer for
citizens involved in minor disputes. Currently, police officers often serve
in this role when they are called, for example, to quiet a neighbor's barking
dog or to end a family dispute. Police officers, however, often do not have
the time to arbitrate a thorough hearing between parties. Minor disputes
which are left unresolved can develop into major disputes, adding additional
cases to the overburdened criminal justice system.

The idea of establishing a dispute settlement project outside the crim-
inal justice system was developed in the Night Prosecutor Program in Columbus,
Ohio (U.S. Department of Justice, 1974). There, law students served as hear-
ing officers who aided the compiainant and respondent in reaching a mutually
satisfactory settlement. The purpose of the hearings was not to determine
right or wrong but instead to reconcile differences between the parties and
end the dispute. The Night Prosecutor's Program reported a high degree of suc-
cess in settling disputes and was selected by the Law Enforcement Assistance
Administration as a project worthy of replication.

The members of the Orange County Bar Association who were involved in
planning their bar's BASICS project were aware of the Ohio Night Prosecutors
Program. The bar association members' discussions with criminal justice
personnel convinced them that a citizen dispute settlement project would be
beneficial to Orange County. In addition, the project planners realized
that they had a ready and willing group of hearing officers: individual mem-
bers of the local bar association. The action grant proposal submitted by the
Orange County Bar at the end of their planning period met the requirements
which the BASICS Program had adopted; that is, the plan was to improve the
local criminal justice system using bar association resources. The BASICS
Program staff were quite impressed by the Orange County Bar Association's
project because it intended to activate bar members in a very direct manner by
recruiting volunteer attorneys to serve at all hearings.

Orange County was awarded a grant, and in late 1975 the program began.
Hearing officers were easily recruited and trained, and the project was publi-
cized to attract clients either through direct contact with the program or
through referrals from the police, the sheriff, or others active in the Orlando
area criminal justice system. At the same time, the evaluation plan for the
project was developed and measures were pilot tested.

EVALUATION PLAN

Several objectives underlay the evaluation plan that was developed for
the CDS Project.  The primary objectives were (1) to monitor both the types of
clients and the types of complaints, and (2) to measure the effectiveness of
the hearings. There were other objectives, but they will not be discussed
here.
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To monitor the types of clients and the types of complaints, a client in-
take form was developed from a standardized form in general use in the Orange
County criminal justice system. The client intake form was administered to
all complainants by CDS personnel. Although we would have wanted to collect
the sgme descriptive data on respondents as well as complainants, this was not
possible.

To measure the effectiveness of the CDS hearings, a two-part plan was de-
veloped. The first part of the plan involved ratings made at the conclusion
of all hearings. Complainants, respondents, and hearing officers made two
ratings: (1) their degree of satisfaction with the settlement just reached
and (2) their judgment of the likelihood that the problem which underlay the
conflict had been solved. The parties made these ratings on seven-point
scales, with three degrees of positive judgment to one side of a neutral point
and three degrees of negative judgment to the other. A research assistant,
who had not participated in the hearing, administered the scales; all judgments
were made independently and confidentially by the three parties. To assure
their validity and hence their reliability, the scales were extensively pilot
tested; revisions were made both in the scales and in the instructions given
to clients until we were confident that the scales' validity was high.

The second part of the research plan to assess the effectiveness of the
hearings involved drawing a random sample of complainants for a follow-up ap-
proximately 2 weeks after the hearing. Complainants and respondents who had
participated in a hearing were contacted, as well as complainants and respond-
ents who were scheduled for a hearing but no hearing was held. Clients were
contacted either by phone or in person by a research interviewer. Those who
had participated in a hearing were asked to rate their satisfaction with the
settlement at this Tater time and to make a forced-choice judgment of whether
or not the problem which underlay the complaint was now solved. Clients who
had not participated in a hearing were only asked to make the latter judgment.
We were especially interested in comparing complainants who had no hearing
with complainants who had a hearing to assess the longer term effects of the
CDS hearing procedure.

DISCUSSION OF FINDINGS

The results presented here are based on data collected between January
and October 1976. Although the CDS Project began in late 1975, the program
was not fully operational and the evaluation measures were not completed tested
until Jdanuary 1976.

Type and Number of Complaints Filed. A total of 306 complaints were pre-
sented for settlement during this period. The largest categories of com-
plaints were harassment (28.5 percent) and simple assault (19.7 percent).
Other kinds of complaints were presented much less frequently (see table 1).
If clients who presented multiple complaints are reclassified by their pri-
mary complaint, harassment and simple assault constitute a majority of the
cases (31.4 percent and 22.2 percent, respectively).

Harassment was defined as verbal assaults on the complainant's character,
charges of rumor spreading, or charges of purposely creating a disturbance for
the complainant. Although these kinds of charges would not automatically in-
volve the complainant and respondent in the regular criminal justice system,
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TABLE 1.--Types of complaints filed: percentages

Category Percentage

Harassment 2
Simple assault 1
Family dispute

Neighbor dispute

Petty theft

Property damage

Menacing threat

Breach of peace

Animal control

Trespassing

Bad checks

Littering

Disorderly conduct

Multiple complaints 12.1

99.6*
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*Less than 100 percent due to rounding.

n = 305; one missing case.

these problems were often precursors of the second largest category of com-
plaint, simple assault. Defined as actual physical assault to the complainant,
simple assault usually does result in formal charges and entry into the crim-
inal justice system. Although filed infrequently, types of complaints presented
(for example, family dispute or property damage) can also Tead to involvement

in the criminal justice system. The CDS Program, then, has attracted a major-
ity of cases involving serious problems--problems which could Tead to adjudica-
tion. If these problems are being solved out of court, the CDS hearings would
be helping to reduce the burden on the courts. We will analyze this issue of
the effectiveness of the hearings below.

Complaints Brought to a Hearing. A1l complaints did not result in a hear-
ing between the complainant and respondent. Of the 306 complaints presented,
194 (63.4 percent) resulted in hearings. In the other 112 cases, no hearing
occurred for a variety of reasons, the most frequent of which was the absence
of the respondent at the hearing (33.9 percent). Other important reasons were
that the complainant was referred elsewhere (18.8 percent) for settlement of
his problem (for example, to a community agency) or that the complainant
agreed to drop his complaint (17 percent). (See table 2 for other reasons.)

Comparisons between the type of complaint and the occurrence of a hearing
showed that all types of complaints did or did not result in hearings with
about equal frequency. The one exception was neighbor dispute, which was more
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TABLE 2.--Reasons hearings were not conducted

(n =112)
Reason : Percentage

No show--respondent 33.9
Complainant referred 18.8
Complaint dropped 17.0
Complainant and respondent

agree to no hearing 14.3
No show--both complainant

and respondent 12.5
No show--complainant 3.6
Warrant filed 0

100.0

likely to result in a hearing (x2 = 5.65, df = 1, p. < .02; contingency coef-
ficient = .48).

Selected Characteristics of Complainants. When clients came to the CDS
office to present their complaint, CDS personnel completed intake forms on each
person. These forms included questions on a number of client characteristics,
several of which are presented here.

The median age of complainants was 36 years (X = 38.2, SD = 14.2). More
females than males filed complaints: 62 percent of the complainants were fe-
males and 38 percent were males. Information was collected on clients' race:
70 percent were white, 28 percent were black, and 2 percent were Spanish or
other ethnic groups.

Data on marital status of complainants show that 49 percent of the clients
were married, 20 percent single, 13 percent separated, 12 percent divorced, and
6 percent widowed. Data on employment status indicate that 48 percent of the
complainants were employed full time, 6 percent part time, and 36 percent were
unemployed.

The occupational status of the majority of complainants was sales (54 per-
cent), defined here as clerical, service, and craftsmen. Other large occupa-
tional categories represented were labor (18 percent) and professional (16 per-
cent). The monthly income of 36 percent of the complainants was under $300;

45 percent earned between $300 and $800 per month.

The average complainant was an angry client, by his or her own admission.
We asked complainants whether they would have pursued a warrant if the CDS
Project was not available, and 80 percent reported that they would. We would
expect this figure to be inflated somewhat by clients' need to convince the
project of the seriousness of their problem. Nonetheless, the figure is quite
high and indicates the seriousness of the complaints from the clients' viewpoint.
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Source of Clients. Through general announcements and special presenta-
tions, the CDS Project was publicized throughout the Orange County area. In
this way, the project hoped to attract clients from a variety of sources. The
majority of clients who came to the project between January and October were
referred either by the Orange County Sheriff's Department (33 percent) or the
Orlando Police Department (28 percent). The State Attorney's Office referred
14 percent of the clients, and 10 percent came on their own. Private attorneys
and pelice departments of communities surrounding Orlando were other less fre-
quent sources of clients.

Effectiveness of the Hearings. One of the major objectives of the evalua-
tion was to determine the effectiveness of the hearings. In several other
CDS-type projects, effectiveness has been judged simply by noting the number
of people who file complaints. Complainants whose cases do not result in hear-
ings are treated as successes, as are all complainants who do have hearings.

No attempt is made either to determine client satisfaction with the hearings
or to determine whether problems have been solved after the hearings.

The CDS program director was not willing to accept client intake measures
as success measures. Instead, he agreed to Took closely at the success of
cases that had hearings, as well as cases that did not result in hearings.
This kind of evaluation plan is unique, and we salute the CDS project director
for his willingness to undertake an objective evaluation of the outcomes of
his program.

Following each hearing, the complainant, respondent, and hearing officer
independently made two ratings: their satisfaction with the settlement they
had just reached and their judgment of whether the problem which caused the
complaint was now solved. These judgments were made on seven-point scales,
with the most positive rating equal to 1 and the most negative rating equal
to 7. '

Overall, complainants, respondents, and hearing officers were generally
satisfied with the settlements reached at the hearings. (See table 3.) Among
complainants, 37.2 percent were "very satisfied" with the settlements; 68.6
percent gave positive ratings for the settlement. Only 8.4 percent of the
complainants were "very unsatisfied;" 17.3 percent of the clients gave nega-
tive ratings. Among respondents, 48.4 percent were "very satisfied" with the
settlements; 78.6 percent gave positive ratings. Only 6.8 percent were "very
unsatisfied;" 9.4 percent gave negative ratings. In general, then, complain-
ants and respondents gave quite favorable opinions. It is understandable
that respondents would be even more satisfied than complainants: a respondent
has just avoided a potential court battle with the complainant. Satisfaction
ratings fgr complainant-respondent pairs were correlated (Spearman r = .44;

p. < .001).

Hearing officer satisfaction ratings were also favorable, although
slightly less so than complainants or respondents (cf. means in table 3).
The correlations between hearing officer ratings and complainant ratings and
between hearing officer ratings and respondent ratings were high (r = .40;
p. < .001 and r = .41; p. < .001, respectively).

The three parties involved in each hearing also made independent ratings
of the likelihood that the problem which underlay the complaint had now been
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TABLE 3.--Complainant, respondent, and hearing officer
satisfaction ratings: percentages

Heariﬁg

Complainant Respondent officer

Scale (n=191) (n=192) (n=194)

1 - Very satisfied 37.2 48.4 27.3
2 - Soméwhat satisfied 21.5 20.8 21.1
3 - Just a Tittle satisfied 9.9 9.4 15.5
4 - Neutral 14.1 12.0 12.9
5 - Just a 1ittle unsatisfied 3.7 1.6 4.6
6 - Somewhat unsatisfied 5.2 1.0 4.6
7 - Very unsatisfied _ 8.4 6.8 13.9
100.9 100.0 100.0

X =2.7 X =2 X = 3.2

SD=1.9 SD = 1. SD = 2.1

Med = 2.1 Med = 1. Med = 2.6

solved (see table 4). Opinions were optimistic among complainants and respond-
ents. Nearly 31 percent of the complainants and 41 percent of the respondents
thought that it was "very 1ikely" that the problem was now solved. Optimistic
complainant ratings tended to be associated with optimistic respondent ratings
(r = .33; p. < .001). However, overall judgments were cautious: the average
complainant rating was 3 (that is, "just a Tittle 1ikely") and the average
respondent rating was 2.6, only slightly more positive.

Hearing officers were less positive than either complainants or respond-
ents in their assessment of the likelihood of problem solution: their average
rating was 3.8, only slightly optimistic. The correlations between hearing
officer and complainant ratings and between hearing officer and respondent
ratings were high (r = .49; p. < .001 and r = .44; p. < .001, respectively).

In sum, these posthearing ratings by compiainants, respondents, and hear-
ing officers indicate that all parties were generally satisfied with the solu-
tions reached and cautiously optimistic about the likelihood that the problem
which underlay the complaint was solved. A random sample of hearing cases
was selected to determine whether the Tong-term effects of the hearings
matched the positive short-term effects. Approximately 2 weeks following
their hearing, complainant and respondent pairs were contacted tec obtain sat-
isfaction ratings concerning the settlements that had been reached earlier.

In addition, complainants and respondents wera asked whether the problem that
caused the complaint had been solved.

Comparative analyses of the follow-up sample and the entire hearing popu-
lation verified the representativeness of the follow-up sample. Consequently,
we are able to generalize from this sample to all hearing cases. As a group,
complainants or respondents continue to report high satisfaction ratings
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TABLE 4.--Complainant, respondent, and hearing officer ratings
of the Tikelihood of problem solution: percentages

Hearing

Complainant Respondent officer

Scale (n=191) (n=192) (n=195)

1 - Very Tlikely 30.9 41.1 15.9
2 - Somewhat Tikely 20.4 20.8 19.0
3 - Just a little Tikely 6.3 8.3 11.3
4 - Neutral 23.6 15.6 16.9
5 - Just a little unlikely 4.2 2.1 9.2
6 - Somewhat unlikely 4.7 2.1 10.8
7 - Very unlikely 9.9 9.9 16.9
100.0 100.0 100.0

X = 3.0 X = 2.6 X = 3.8

SD = 2.0 SD = SD = 2.1

Med = 2.4 Med = 1 Med = 3.7

2 weeks after their hearing (se« table 5). For complainants, the average rat-
ing at follow-up_ (X = 2.6) is quite similar to the average rating at the time
of the hearing (X = 2.7). For respondents, the average rating at follow-up
decreases from the average rating at the time of the hearing (2.8 and 2.3,
respectively). :

TABLE 5.--Follow-up sample--complainant and respondent
satisfaction ratings: percentages

Complainant Respondent

Scale (n=41) (n=42)
1 - Very satisfied 51.2 38.1
2 - Somewhat satisfied 22.0 26.2
3 - Just a little satisfied 2.4 4.8
4 -~ Neutral 4.9 11.9
5 - Just a Tittle unsatisfied 0.0 0.0
6 - Somewhat unsatisfied 0.0 7.1
7 - Very unsatisfied 19.5 11.9
100.0 100.0

X =2.6 X =2.8

SD=2.3 SDh = 2.1

Med = 1.5 Med = 2.0
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The average ratings for complainants and respondents tell only part of the
story. It is also important to determine whether individual clients who were
satisfied following a hearing remain satisfied 2 weeks later. Among the com-
plainants, there was a moderate association between the two judgments (r = .30;
p. < .058); among the respondents, there was a lower association between the
two judgments (r = .14).

When we analyzed these judgments more closely, we discovered that 75 per-.
cent of the complainants either remained satisfied with the settlement or
changed their judgment to satisfied. In only seven of the 40 cases analyzed
(17.5 percent) did complainants either remain unsatisfied or change their judg-
ment to unsatisfied. Among the 41 respondents analyzed, 65.8 percent either
remained satisfied with the settlement or changed their judgment to satisfied.
In 29.3 percent of the cases, respondents either remained unsatisfied with the
settlement or changed toward unsatisfied.?2

The complainants and respondents who were followed up were also asked to
judge whether the problem which underlay the complaint had been solved. These
ratings were forced-choice judgments of either "yes" or "no." A majority of
both complainants a1d respondents reported that the problem was solved. The
CDS Program then is solving problems in a majority of cases, but a large minor-
ity of problems (35.7-41.5 percent) remain unsolved. (See table 6.)

Although a large number of probiems are not solved, many clients were as
satisfied or more satisfied with the settlements 2 weeks following the hearing.
This finding reflects the fact that many of the problems which underlay CDS
complaints are complex. A short half-hour to hour hearing may result in a
satisfactory short-term settlement to a specific complaint, while the long-
term problem remains unresolved. An actual CDS case will illustrate this
point.

TABLE 6.--Follow-up sample--complainant and respondent forced-choice
judgments, "Is the problem now solved?": percentages

Complainant Respondent
Judgment (n=41) (n=42)
Yes 58.5 64.3
No 41.5 35.7

A feud between neighbors had reached the point of open hostility between the
children. At the hearing, a settlement was reached such that the parents would
closely monitor their own children to prevent fights. The hearing had given
both parties a chance to explain their side of the story, and each party was
quite satisfied with the settlement. Neither party, however, believed that
much progress had been made in resolving basic differences that had existed

for years. Consequently, both parties made high satisfaction ratings but
judged the problem as not solved.
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In addition to follow-up contact with CDS clients, we contacted a random
sample of potential clients who had filed complaints but who had not partici-
pated in a hearing. The objective was to analyze comparable groups of com-
plainants who did or did not have a hearing and thereby determine whether a
hearing really helped to solve underlying problems. We obtained forced-choice
ratings from 27 complainants who did not attend a hearing and from 41 complain-
ants who did attend a hearing. For the no-hearing group, 51.9 percent reported
that their problem was now solved. For the hearing group, 58.5 percent re-
ported that their problem was solved. These data sSupport the idea presented
earlier that it is difficult for the CDS program to solve long-term problems.

Our current analyses of the CDS evaluation data focus on interrelations
among factors such as type of complaint and judgments of problem solution.
With these analyses we hope to provide suggestions and recommendations to the
project director about ways of improving his program. Although many complain-
ants and respondents are satisfied with the short-term settlements, some are
not. We hope to specify some possible reasons for this so that the program
can be made even more effective.
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NOTES

The research reported here was supported by a grant from the American Bar
Association and the Edna McConnell Clark Foundation; their support does
not, however, necessarily indicate their concurrence with our conclusions.
We wish to thank David Linden of the ABA, Rod Petrey of the Clark Founda-
tion, and Wil Miller of the Orange County Citizen Dispute Settlement
Project for their support and help to us in our work.

These analyses involved reclassifying both ratings for easier inspection.
Client ratings of 1 and 2 were reclassified as "satisfied," ratings of
3, 4, and 5 were reclassified "neutral," and ratings of 6 and 7 were re-
classified "unsatisfied."
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RECIDIVISM RATES OF DIVERTED JUVENILE OFFENDERS*

Suzanne B. Lincoln, Kathie S. Teilman,
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This paper reviews a project that was designed to evaluate a California
Taw enforcement program to divert juveniles away from the juvenile justice
system. The evaluated juvenile diversion program was run by the Juvenile
Bureau of a large law enforcement department in California, using funds granted
by the California Youth Authority, the state's office of juvenile corrections.
The program emphasized diversion with referral to local, community-based
counseling agencies, as opposed to simple diversion with no further action
taken.

Probably the most distinctive component of the evaluated diversion program
was the-allocation of a portion of the grant monies for purchase of the serv-
~ ices provided to referred offenders. The purchase of service contracts pro-
vided that for each diversion client served, the agency would receive a $50
fee for providing a minimum of six sessjons of service, and another $150 if
the client was not rearrested within a 6-month period following the referral
arrest. The intention was to motivate the agencies to orient their efforts
toward keeping diversion clients out of trouble with the Taw. Purchase of
service contracts did in fact lead to the provision of increased service to
referred clients. Records from agency files showed that 100 percent of the
subjects referred with purchase of service were actually contacted personally
at lTeast once, By contrast, only about 80 percent of the subjects referred
without purchase of service were contacted personally.

The primary objective of the evaluation was to determine which of four
possible arrest dispositions had the most beneficial impact on subsequent of-
fense behavior. The four dispositions were

(1) outright release--that is, simple diversion without referral for
additional services;

(2) vreferral without purchase of service;

*WOrk leading to this paper was supported in part by Grant No. MH-26147
from the National Institute of Mental Health (Center for Studies of Crime and
Delinquency).
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(3) referral with purchase of service; and
(4) normal petitioning through juvenile court, without detention.

There were two evaluation measures used to assess the impact of the four
experimental conditions on the subsequent offense behavior of the project
juveniles. These mea