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ABSTRACT

This report reviews the manner in which police handle citizen
requests for social services. The focus is on the officer's
decision: whether he handles such a request himself, directs it
elsewhere in the department, or refers the citizen to another
agency. In their assessment of the Tliterature on referral practices,
the authors point out the major hypotheses that recur, and the data
that supports or contradicts those theories. Their evaluation of
the Titerature highlights several key issues: the clarity and
consistency of definitions of police referral, the lack of

theoretical constructs and empirical data, and the inadequacy of
evaluative criteria.

In addition to tracing the history of the police role in
providing social services or referring e¢itizens to appropriate
agencies, the report also offers suggestions for future research
in this area.

Also included are abstracts of some 80 articles on the subject
of referral practices, and a 32-page bibliography.
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CHAPTER 1

POLICE REFERRAL AND SOCIAL SERVICE PROVISION

Statement of the Problem

Noncriminal serviceés often make up a larger part of a police
departmént's work load than do law enforcement services. The manner
in which police deliver noncriminal services may influence their
effectiveness in performing crime-related tasks. Police administrators
and interested observers have begun to examine the different ways in
which police agencies organize the provision of noncriminal services.
Projects and publications either directly or peripherally related
to police service delivery have proliferated at an astounding rate.
One publication notes that the number of reported criminal justice
diversion programs increased from 57 projects in 1974 to 148 in 1976
(ABA, 1976). Federal and state funds expended to improve police
capability to deliver noncriminal services and police relations with
community service agencies have risen to millions of dollars annually;

To dispose of the increasing volume of diverse social service
cases they must handle, police employ a number of alternatives.

They may warn, counsel and release, mediate, refer citizens to other
'police or nonpolice agencies, or adopt some other‘procédure ~--often
imprbvised.—— that is assumed to be as effective (if not more s0)

as formal processing. This paper reviews and assesses literature



about one form of case disposition: police referral. Regardless of
whether police departments actually provide social ;ervices, they
are usually involvéd in the initial receipt, screening, and dispo-
sition of calls for a wide variety of these services. Police and
fire departments and utility companies are among the few agencies
with 24-hour emergency response capability. Citizens in need of
assistance can be certain that whether or not the police will
actually respond to their call, the police will at least be willing
to listen to their complaints.

This assessment examines both theoretical and descriptive
literature. It concentrates on literature about the officer's
decision to handle a request for social services himself, to
direct it to a specialized unit within the department, or to
refer it to a community agency. Its focus on police referral
systems eliminatés direct consideration of the vast literature
on the underlying causes and modes of treatment of social path-
ologies, on court- and community-sponsored social service programs,
and on police operations in general. This chapter poses problems
and issues to be addressed and defines police referral. Chapter 2
presents a brief historical overview of the police role in social
service provision and referral. Chépter 3 identifies and describes
several key issues in police social sérvice delivery. It identifies
recurring hypotheses and assesses data supporting or contradicting
- each one. Chapter 4 evaluates police referral literature and dis-

cusses implications for future research.

)



Noncriminal Demands on Police Agencies

Local police agencies answer a high volume of calls for service
that do not involve an immediate law enforcement probleﬁ. Nevertheless,
many of these calls require police attention -- either immediate or
deferred -- to alleviate a threat to individual or community safety
and security. How these calls are handled affects citizen evaluations
of their’police. Police are highly visible and usually continuously
available, while community agencies that also provide noncriminalt
social services are often unknown, unavailable, or unacceptable to
the public. Responsibiiity for initially handling szt of these
calls therefore rests with the police.

Several recent studies have demonstrated that a high percentage
of police officers' time is spent handling noncriminal matters. The
President's Commission on Law Enforcement and the Administration of
Justice noted that a great majority of the situations in which police
officers intervene are noncriminal, yet could involve ordinance vioia—
tions, breaches of public order, or sericus crimes (President's
Commission, 1967a: 91). in a 54-week study of the patrol and
traffic divisions of a large police department Webster found
that 17 percent of all officer assignments directly involved
social services; they consumed‘14 percent of officers' on-duty
time., Excluding administrative duties, the percentage of social
service assigﬁments rose tq 28 percent (Webster, 1973: 13).

Other studies have found even iarger propOrtions’of officers'

time spent delivering social services. - Bercal reported that 49 percent



of all assigned pplice runs in St. Louis and Detroit were social
service related (Bercal, 1970: 685); Reiss found that nearly 54 percent
of the Chicago Police Department's telephone communications involved
social services (Reiss, 1971: 71). Parnas classified about 80 percent
of all calls for police services as noncriminal; one third of these
were considered disturbances -- family conflict, teenage‘disturbanqes,
party noise, etc. (Parnas, 1967: 914).

Cumming, Cumming, and Edell reported that more than half the
calls to police involved requests for help in personal and inter-
personal matters unrelated to crime (Cumming, Cumming, and Edell,
1965: 279). Based on a one fifth sample of a week's calls, Wilson
noted that nearly 38 percent of citizen requests received by the
Syracuse Police‘Department fell into the service category -- ambu-
lance calls, drunk érrests, hazardous conditions, missing persons
and property, or citizen assists. Another 9 percent were classified
as family or neighpor trouble,. while only 10 percent were included
in his‘narrowly defined law enforcement category (Wilson, 1968a: 18).

Kewzlewski c¢ited a sharp increase in citizen expectations
concerning police services and suggested that up to 70 percent of
police cails involved noncriminal matters (Kowalewski, 1975: 259). -

A study of patrol operations in Kansas City reported that only 21 - . .
‘percent of patrol officers' time was spent on criminal calls (Pate,

~ Kelling, and Brown, 1975: 306) . Data from the Rochester Police
Department showed thét 37 percent of calls received during a 9-month

period involved order maintenance or disturbance calls. “Each officer -



spent an average of 23 minutes per disturbance call (Rochester Police
Department, 1974: 2), |

A problem common to all of these studies is the difficulty in
defining '"noncriminal services"; it means different things to diff-
erent observers. Goldstein notes that police must deal with a full
range of noncriminal situations, and challenges several recent studies
claiming to draw a clear distinction between criminal and noncriminal
incidents, He points out that many calls, such as those involving
domestic disputes, may begin as noncriminal matters and escalate
into serious incidents leading to criminal charges being filed.
Several incidents (e.g., those involving drunks, runaway children,
or family disputes), may be classified By poiice as noncriminal,
yet may technically constitute violations of local ordinances; if
not state or federal laws. How incidents are classified by police
obviously affects the percentage of their time spent on honcriminal
calls for service. (For a discussion of the consequences of crime
classification, see Goldstein, 1977: 29-31:.)

What police services are usually classified as nqncriminal?
Mosﬁ studies discuss a range of‘activities including‘handling
traffic-control and accidents; picking up stray animals; taking;
réports; notifying other municipal departmentS'of'haiards and
service defects; administering systems of vehicle registration, -
iicensing, and parking;,and providing sociél services, Soéial
‘services encompass a set of activities that may of maylndt‘inVOIVe‘

criminal matters, but that contribute in some manner to citizens’




safety and welfare. Police often have primary responsibility for
handling landlord-tenant disputes, satisfying persons worried about
a family member's drinking problem or tendencies toward delinquency,
responding to persons threatening suicide, answering complaints
ébout noisy gatherings, dealing with public inebriates, intervening
in family disputes, comforting and assisting victims of crime,
providing emergency medical and ambulance services, and shepherding
citizens unable to care for themselves.

Because of conditions of social disorganization affecting citizens,
such as poverty, lack of education, or unemployment, police officers
are often‘iequired to serve as surrogate parents, 'social workers,
physicians, psychologists, lawyers, and confidants. In playing
these roles, police become intimately involved in citizens' lives.
They often provide initial care for persons unable to care for
themselves -- the elderly, the handicapped, the very young, the
addicted, the inebriated, or the emotionally disturbed. While
situations in which police perform service activities may be
initially unrelated to crime, they have the potential to escélate;
fhey demand the attention of someone with special equipment, training
or skills. The impact of police social service provision on indi-
vidual safety and sécurity is considerable, and it may have just
as significant an impact on officers' time and agency resource
allocation,

The police~are,not, howzver, the only organization capable

of providing social services. ' In many communities nonpolice social



service agencies are equipped to deal directly and immediately with
some of the same problems facing police. Court-sponsored agenciés;
probation departments; public agencies such as hospitals, welfare
departments, youth service bureaus, professional counseling centers,
detoxification units, and foster homes; and private agencies such
as the Salvation Army, YMCA, crisis hotlines, and mental health
clinics are examples, In some communities, directories of agencies
providing social services are issued. Rochester-Monroe County,
New Yofk, for example -~ an area of‘711,917 people in 1970 --
contained 186 agenciesvprOViding assistance to juveniles in 1974
{Council of Jewish Women, 1974).

Despite their mutual concefn with social problems, police
and community agencies often develop relationships’characterized‘
by mistrust, lack of cooperation or coordination, and blurring of
responsibilities. Police officers and administrators frequently
complain that community service agencies are: (1) chroniéally
understaffed and unable to handle many cases that woﬁld otherwise
fall within their purview; (2) unavailable after § pm,énd on
weekends, leaving police as the‘cnly available source of 24-hour
services; ‘and  (3) often iﬁeffective in their treatment, meaning
that police are continually confronted With large numbers of recidi-
vists. |

-Agency administraforé, onfthe other hand, are quick to pdint‘

out that police are: (1) often ill-trained to cope with many‘

' problems they encounter; (2) too quick to enforce laws'agaiﬁst
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~ what thé;fééhsider socially unacceptable behavior, but too hesitant
to invoke their discretionary authority in seeking treatment, not
arrest, for violators; and (3) biased against groups most often
in need of, and least able to obtain, counseling and treatment
(e.g., the poor, minorities, and persons with prior records).
Are the charges and cbunter-charges founuded in fact? What
are the characteristics of police-community agency relations?
Do community agencies complement, supplement, or duplicate police
efforts in social service delivery? Should police be involved in
what is largely a noncriminal endeavor? The high volume of service
requests and the belief that it'prevénts.éfficers from engaging in
. 'F”fééi‘police work," or worse, causes irreparable harm to affected
citizens because of improper training, has led some critics to |
afgue that police should be relieved of responsibility for social
service provision., Wilson suggested estabiishing private agencies
to handle these responsibilities; he,nsted that social services
could be priced and,@glq'Bnufhe market, Historical accident and
wdwﬂ“gpﬁmppity eonvéhieﬁﬁe allegedly lead to police involvement and
quéimaEely te_thg imposition of €xternal costs on both affected
iﬁdivi&uals‘and society in general (Wilson, 1968b: 5). | -
Legal experts have disagreed about the role of police dis-
cretion in handling sociai service cases. Some have objected to -
the prospeét of unbridled discretion (Goldstein,71960; Kadish,

1962;‘Davis,f1969). Others have suggested that more discretion

‘is‘reqﬁired (Abernathy, 1962; LaFave, 1962; Parnas, 1971; Thomas "~
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and,SieVerdes, 1975). Prosecutors have argued that the proper police
officer role is not that of a éocial worker, but of a government agent
whose job is to . hold citizens accountable for their actions (Clark,
1976). Police administration textbooks have focused on law enforce-
ment and crime prevention aspects of police performance to the virtual
exclusion of social service delivery (Fuld, 1909; Fosdick, 1921; see
Kuykendall and Unsinger, 1975: 20, for a tabular description),

In contrast to advocétes of a reduced police role .in social
service-delivery, some observers favor-maintenance or expansion of
that role. (See Bard, 197Qb,\197}b;“1915; and Treger,v1972a, 1972b,
1976a, 19760, amgﬂgv9theri:1 They often note that having~an emer-
géncy response force with capabilities comparable to, but separate

s AR £ i A e T e s

from, the police would not be cost effective., Many situations

MQQJw%rﬁaghtTféﬁ%éffﬁé”ﬁfﬁéﬁfigﬁimay be classifiable as "social" or -
"gggmina%““ﬁﬁgiég;zgw;;iy‘gﬁﬁgz_initial poiiﬁe response and pre-
liminary dinvestigation. Calls for service related to doméstic
disturbances, juvenile gangs, or noisy neighbors may be im?ossible
to classify without on-scene police presence.

An additional benefit of social service delivery, sdﬁe suggest,
is an enhanced self-image created byvofficers helping needy citizens
(Asch,:1967; President's Commission, 1967a; Terris,:1967).  Unsatis-
fzzzbry pdlice officer response to citizen vicfimizations ié strongly
associafed with~10Wer victim eJaluation~of police (Parks, 1976} ;
similar relationships hold for other police-citizen encounters, in-

cluding citizen requests for police assistance in social service

situations {(Parks, 1978,ZforthCOming);
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What is Police Referral?

The police employ a number of alternatives to dispose of the
large volume of diverse social service caSes they must handle.
Warning, counsel and release, mediation, referral, or someé impro-
vised procedure are commonly used alternatives to formal processing.
Mentally ill persons, for example, are often processed under special
statutes that avoid court petition. Public inebriates according to
the laws of many states cannot be arrested and must be taken to
detoxification centers or to their homes. Police may turn juvenile
offenders over to special youth aid bureaus within the department
that may either dispose of the case through informal means or process
it through juvenile court. Because it is infrequently recognized
that police have tremendous discretion in choosing among alternate
fofms of dispositibn, the choice is usually left to the individual
~officer, often with minimal guidance from superiors and minus the
constréints of formal review (Goldstein, 1977: 39).

Given that police discretionary power in handling social service
calls is considerable and that officers' decisions have a major impact
upon the lives of the individuals involved, it is important to recog-
nizeyaﬁd categorize various police methods’for dealing with citizen
calls for social services. One of the most‘frequently used, widest
ranging, yet least~uﬁderstopd means of disposition is police referral .

Although frequently mentioned in the literatufe on socialrsé;;;é;.“
calis, rarely is police‘referral’explicitly defined. The conCept of
referral is often used 1nterchangeab1y with diversion, a term whose

popularlty among pollce, communlty, and fundlng agenc1°s has skyrocketed‘
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since the appearance of the President's Commission Report in 1967. It
is usually assumed to be the first step in offender rehabilitation.
Diversion is often used to describe the process whereby cases are removed
from the criminal justice system after first being admitted to that system.
This is quite different from referral, which is often used.to describe
disposition prior to involving the criminal justice system. This distinction
is by no means uniform, however,

Diversion has carried several different meanings, appearing most often
in reference to disposition of juvenile officers. The President's Com-
mission noted that diversion was a process of referring youth to an
existing community treatment program in lieu of further juvenile justice
processing at any point between apprehension and adjudication (President's
Commission, 1967a). Diversion is the decision not to take legal action; it
is loosely used to méan programs of alternatives to the criminal justice
system (National Association of Cbunties Research Foundation, 1976). For
many, diversion applies only to juveniles; diversion activities are ''designed
to suspend or terminate juvenile justice processing of youth in favor of
release or referral to alternate services'" (0ffice of Juvenile Justice and
Delinquency Prevention, 1977: 141). Haggard sees diversion as a means of
noncriminal processing for select offenders, Its goal is to provide social
control throuéh réhabilitation by substituting human serviceé for punitive
services. Diversion represents a change from a legal model of police behavior
(or a fuli enforcement modei) to a therapeﬁtic medical ﬁodél (Haggard, 1976).

Perhaps the dominant view is expressed by Cressey and McDermott --

that diversion is any action that‘keeps‘an offender from going throﬁgh



12

the courtroom door. An example of true diversion is a public official
unofficially directing an offender to individuals or agencies capable
of handling his probiem by means other than those offered by the
criminial justice system (Cressey-McDermott, 1973; see also Schur,
1973)., Another view is that diversion is simply a means of informal
processing. For Kenney and Pursuit:

Diversion is the process which provides an alternative dis-

position to entry into the juvenile or criminal justice

system . . . [It] is an exercise in discretionary authority

to substitute an informal disposition prior to a formal

hearing on an alleged violation (Kenney and Pursuit, 1975: 199),
Rutherford and McDermott argue that diversion "involves a cessation
(at least temporarily) of formal processing in favor of informal
disposition'" (Rutherford and McDermott, 1976: 27).

Nejelski views diversion as the channeling of cases to noncourt
institutions in instances where a case would ordinarily have received
a court hearing (Nejelski, 1976: 396-397). Pitchess (1974) sees
diversion as being either preventive or correctional, while referral -
is a process whereby clients may be routed through special police
bureaus to outside community social service agencies. Sundeen argues
that. diversion "is the return of the offender by the police to the
community (the family or a referral agency)‘rather~than referral to
an offical sanctioning agency, such as the probation department and
juvenile cQgrt";‘aggin; referral is a directed form of diversion,
but here it meanS-direction iggg*the‘criminal justice system -(Sundeen,
1974a:‘333). Spme,authors consider police referral to be ‘the direction

of offenders to court intake personnel (Cohen, 1975a,~Cohen,k1975c;

Mann, 1976).
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A large segment of literature concentrates solely on court diversion,
which otcurs only after an offender has been detained by police. Referral
applies mainly to court-initiated actions carried out by an "in-house"
social service agency -- usually the juvenile court -- as a noermal
continuation of the judicial process (Eldefonso, 1967; Gibbons, 1970;

King County, 1976). The court acts as a diverting agent, invoking

formalized screeriing and placement criteria. It creates a structured

plan for delivery of services such as job placement and assistance,

counseling, and remedial education in which the potential result is

dismissal of criminal charges and expungement or sealing of arrest

records of successful participants (ABA, 1976). Few diversion programs

of this nature are directed by police; only 1 -of the 148 listed in

1976 by the American Bar Association was police operated (ABA, 1976).

Many are directed by probation departments (Baron and Feeney, 1976).
Klapmuts (1974) argued that pretrial diversionLCOnsisted of

three distinct categories: community absorption, police diversion,

and cqurt-based‘diversion. Police family crisis intervention programs

and referral of alcoholics were examples of police diversion. Klapmuts

concluded that definition of diversion remains nebulous because of the

wide range of programs included within the concept.

In soliciting bids for research on juvenile diversion the Law

Enforcement Assistance Administration's Program Announcement: Diversion

of Youth'from,the Juvenile Justice System (1976), lists several dif-

ferent definitions of the term and shows how they have become inter-

twined with those of referral.
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The LEAA solicitation states that diversion can occur at any
point between apprehension and adjudication, and must limit penetration
of youth into the juvenile justice system. LEAA removed the term re-
ferral from its definition of diversion, but many other observers have
used the two terms interchangeably, some even discussing the "referral-
diversion decision." Few have attempted to distinguish between referral
and diversion. Klein is an exception, defining diversion as:

any process employed by components of the criminal justice :

system (police, prosecution, courts, correction) to turn

suspects and/or offenders away from the formal system or

to a "lower" level of the system (Klein, 1973: 376).

He considers referral:

any process by which a diverting agency initiates the

connection of the diverted suspect or offender to another '

agency or agencies, usually within the offender's community.

Thus referral goes beyond the most common police diversion

practice of "'station adjustment,'" 'warning," or ''counsel

and release," in which the [offender] is referred without

further significant actjon. A police officer who refers

[an offender] takes active steps to attach that [offender]

to someone else for preventive, rehabilitative, or reinte-

grative purposes (Klein, 1973: 376).

Klein's distinction is clearly that referral is a means of diversion.
Diversion turns offenders away from the normal arrest-to-trial flow of
the criminal justice system, thereby reducing the impact on the indi-
vidual, while referral implies an effort to direct or attach the
individual to a different system agent. Wilbanks agrees, arguing
that diversion involves informal case disposition at the police‘level,

while police referral means sending an individual to an outside agency

for treatment or counseling instead of processing him through the

criminal justice system (Wilbanks,; 1975).
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Kuykendall and Unsinger differentiate referral from diversion on
the basis of the location of case handling (either inside or outside
the criminal justice system):

Referral is turning over individual problems to community
agencies outside the criminal justice system. A referral
to a family counseling center might be an alternative for
a family disturbance after mediation has taken place.
Diversion is providing an alternative to entry into the
criminal justice system; it is most common to juvenile
and drug cases (Kuykendall and Unsinger, 1975: 28).

Yet Long suggests a more limited definition; while
referral may be thought of as including concepts such as
“direction" or “steering" to agencies, the term is
limited to the process of actually making an appointment
for an inquirer with a person in the service agency
(Long, 1973: 54).
Referral can be conceptualized several different ways; definitions

in the literature clearly do not encompass all possible referral activities.

In this review police referral is defined as the act of directing certain

citizens (i.e., suspects, offenders, persons in need), to either special-

ized units of the police department or to community resources outside

the police department for more appropriate case handling. Community resources

are agencies or individuals that provide social services.

Our definition attempts to remedy previous shortcomings and‘shérpen
the focus of the review. ‘It incorporates aspects of severalydefinitions
found in the literature. It includes allycitizens coming in contact with
police, not just offenders. Referral activities include providing
callers with information about agehcies’that can handle their requests
when police cannot or will not handle them. Our»defiﬁition pefmits
examingtion’of‘how police handle'noncriminal calls-for‘service. It

~includes referral of crime victims; victim assistance programs have
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beernt established in several metropolitan police departments and receive
referrals directly from patrol officers. (See Dussich, 1977 for an
inventory of victim assistance programs.) Referral activities also
include sending juveniles in need of supervision, but not requiring
incarceration, to helping agencies. Our definition permits examina-
tion of literature on operations of specialized police units that
provide social services; most definitions of referral have ignored

the role of internal police units, such as juvenile aid bureaus and
family crisis intervention teams.

As defined here, referral applies only to police actions; referral
by juvenile court, for example, is excluded. But a police telephone
operator switching a citizen's call to an internal office or unit would
be a referral if that office or unit either provided social services
directly, or otherwise handled service calls, Similarly, an operator
directing a caller to another public or private agency for action on
a service matter not warranting police intervention (such .as a dead
animal, housing code violation, or polluted stream), would be a
referral, A call for information that Was‘answered by the operator
would not be a referral unless it was a question about social services
or. their provision. The answer to the question, '"How do I get to
City Hall?", for example, would not be a referral. But the answer
to, "What is the number of the Juvenile Aid Bureau?", or "Would you
connect me with*the family crisis intervention team office?"; would
be a referral.

Similarly; an officer providing social service information in the

field constitutes a referral, as does an officer connecting a citizen
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directly with an internal social service unit. An incident in which
a juvenile was apprehended by police for curfew violation and released
to the custody of his parents would not be a referral, however, since
parents are not defined as a community service resource. Literature
about referral is included in this review only if it‘iﬁvolves social
services. o

In Figure 1 we presentla police referral decision chart; each
numbered path represents a specific referral decision. Referrals can
be made within a police department as well as to external agencies.
Of the five numbered referral decisions in Figure 1, the second and
third can be classified as internal referrals, in which one branch
of the police department refers a case to another branch better
equifped to handle it,

YFigure 1 does not represent the entire police referral process,
but is confined to the initial decision to refer. Police referrals
are usually made by the departmental telephone opeiator (or dispatcher),
a patrol officer, or a member of a specialized unit. Figure 1 focuses .
on police actions once a crime has been committed; a citizen has
requested service, or a state of need has been brought to police )
attention, -Obviously, crimes are committed and needs arise that
are never reported to police. Such events could go unobserved,’be-
handled directly by social service agencies, go unfeported, bé
referred among‘agencies, or be handled in any number of othér ways;
rione of which involve police referral. | | |

Figure 1 highlights the‘impprtance of policé telephoneyoperafofs

in the referral process. Operators can connect citizens directly with
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community agencies. Most literature discusses only patrol officers'
actions, but Figure 1 indicates that without operator action only,
officer on-view events could lead to referral. If an operator ignores
a citizen's call, no referral takes place.

Community agencies may act as both initiator and recipient of
police referrals. Cases of child abuse, for example, are often detected
by agency caseworkers before being brcught to police attention. Police
action may involve any number of alternatives, including ignoring the
situation, adjusting matters in the field, detaining a suSpect or
offender, or deferring action until certain conditions are met.  To
follow the chart to the point of impact on the referred citizen would
necessitate at least two additional decision trees, one originating
from the community agency box, the other replacing the police action
box; both are beyond our scope of inquiry -- the initial referral option.

" The referral piocess contains several characteristics rarely noted
in literature. We have already mentioned the distinction between intérnai
and external referral. Referral may also be formal or informal, according
to police agency policy. Informal referrals are handled on the spot,
usually by patrol officers constraiﬁed‘by few departmental guidelines.
1They usually involve only information provision and require little
or no police follow—up.‘ Formal referrals are dictated'by departmenfai
'~ policy oriby written égréément betﬁeen folice,and commuﬁity social |
serviCe agencies. They inVolve filing written reports and may re-

present official transfer of jurisdiction from police to other agenciés,
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Referral may be proactive as well as reactive. A proactive referral
is one in which police attempt to take preventive measures to stop crime
or alleviate an unsatisfactory condition. Examples are the National
Sheriff's Association's Neighborhood Watch or Operation Identification
programs. Police actively solicit individuals and groups to distribute
information on methods of reducing or preventing residential burglaries.
It is proactive because police seek citizen assistance; it is referral
because citizens are advised to either take specific actions or to seek
help from honpdlice sources.

Referrals may also be voluntary or coercive. In Bard's conception
referral is a process that enables citizens to obtain assistance once
they have recognized their problems (Bard, 1975). This dimension is
difficult to pinpoint since many ''voluntary" referrals can actually
be coercive. If an officer offers a citizen the choice between ﬁeing
cited for a violation or’enrolling in a community agency-sponsored
remedial program, the citizen may feel coerced into choosing the latter
to avoid possible arrest and prosecution. Whether the effectiveness

of police referral depends on coercion is a matter of speculation.

Why Referral?

Referral programs haVe developed from attempts to cope with the
increésing array of tasks that police are expected to perfbrm. Tra-
ditional methods of case handling and disposition have proven inadequate.
Referral procedures have evolved from: informal officer activity in

the field; a sense that officers lack the equipment and training to
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" handle a wide range of cases; a desire to hold pslice accountable for

actions that have occurred sub rosa for years; a spate of laws decrimin-
alizing certain forms of public behavior; development of "enlightened"
police administrators; public pressure, especially from minority groups;
and a growing disenchantment with results of other governmental social
service programs. Referral practices have been informally employed by
officers for years, long before development of departmental guidelines
and availability of information manuals helped make referral an accept-
able alternative. Only recently has referral been considered an
important and necessary. police procedure.

Several basic hypotheses underlie the development of police referral
systems; these are discussed and evaluated in-detail in Chapters 3’and 4.
Police referral is often designed to keep cases out of the crowded and
overburdened criminal justice‘system, thereby increasing the efficiency
of case disposition. It is supposed to reduce the impact of the justice'
system on offenders, increasing their chances for rehabilitation. It
purportedly frees police officers’for handling criminal matters by reducing
the amount of time spent processing calls for social services. And it
presumably helps citizens identify and contact proper treatment facilities

much faster than they would if processed through traditional channels.

Key Areas of Police Referral

For nearly every social service provided by police,.a referral .

program has been developed. While police referral projects,cut~across"
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various issues, however, most raeferral literature concentrates on
juveniles, public inebriates, and family conflict situations. Little

has been written aboﬁt police referral of drug addicts, since this

task normally falls to the courts. (See Kadish, 1974-75; Pomeroy, 1974.)
Literature on police interaction with -the elderly, while growing, is still

scarce. Literature on police referral of crime victims, another area of

- growing interest and police involvement, is also scant (Holmes and

Steinbach, 1976; Croft and Thomas, 1975), and mostly program specific,

dealing with victim/witness assistance projects.

Police referral is discussed most often in literature on juvenile

diversion from the criminal justice system. Referral alternatives

.open to police in this area are innumerable. Police programs to

provide direct assistance to juvenile offenders have long showcased
thé’need for services of counselors, psychologists, and other speéialists.
The absence of these resources from most departments and the attendant
criticism of police handling of juveniles have been major sources of recent
interest in police referral systems. (For a discussion of several police
referral programs, see Vorenberg and Vorenberg, 1973; ABA, 1976; Gibbons
and Blake, 1976; Klein, 1976.)

i A sécond area of police social service referral involves handling

of public inebriates. Numerous states have passed laws decriminalizing
public drunkenness, but decriminalization may or may mot invoke police

referral responses. Even under decriminalization, police must still

become involved in initial handling of drunks in need of care. In
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fact, it is likely that decriminadlization in no way reduces the number
of contacts police have with drunks; it simply alters what they can do
about public intoxication. 'In some jurisdictions police may process
more drunks under the alternative system than under the old criminal
law:

It is misleading to suggest that a detoxification program

or a civilian rescue team will eliminate the need for

police involvement. Police must continue to deal with

the often related and sometimes independent problems

stemming from a high incidence of violence; from lack

of food and shelter; from injuries and illness; and

from the nuisance created for permanent residents,

business establishments, and passers-by {Goldstein,

1977: 80-81).
Care is sometimes provided by police (in the form of drunk tanks),
sometimes by detoxification centers, hospitals, or sobering-up statibms.
Police often have the option of transporting drunks to any of these
facilities, to their homes, or simply leaving them alone. - (For dis-
cussions of some noteworthy detoxification projects and of the police
role in handling drunks, see Nimmer, 1971; Pittman, 1975; Vorenberg
and Vorenberg, 1973; Ottenberg and Carpey, 1974; Owens, 1973; for an
overview of the problems faced by police, see Goldstein, 1977: 79-82;
for a review of important court decisions relating to alccholism and
public drunkenness, see Mathews, 1970; Truax, 1972§ and Haggard, 1976.)

We will also concentrate on a third area of police social service
referrai: the domestic disturbance. While many police officers view
handling both the public inebriate and the quarreling family as‘relée

tively unimportant compared to their crime-fighting functions, the

volume of calls for service for these cases merits attention. Most
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family crisis intervention projects afford officers the options of
handling the problem themselves through mediation or making selective
referrals to social agencies. Bard's pioneering effort in New York City
has been cited often and has been the impetus for family crisis inter-
vention projects initiated in many police agencies (Bard, 1970a; 1970b).
By concentrating on these three areas and general matérial about
police referral systems, we plan to review and assess the relevant
literature. We hope our review will stand not only as an assessment
of current conventional wisdom on police referral, but will prove useful
in future efforts to categorize and conceptualize one of the most
important and frequently used, but least recognized methods of police

case disposition.

e O



- CHAPTER 2

HISTORICAL PERSPECTIVES ON THE POLICE ROLE
IN SOCIAL SERVICE DELIVERY

The nature of the urban police function and the polibe’officer's
proper role has long been a subject of controversy. Many problems of'
police organization and management have been attributed to the broad
range of tasks that officers must perform. Some studies have suggested’
that police be divested of certain duties on the assumption that those
duties are peripheral to the primary police role of preventing and
fighting crime. Others have urged a clearer definitionm of police
responsibilities; the American Bar Association, for example, devoted an
entire volume to standardization and definition of the urban police
function (ABA, 1972).

Whether the result of increased social awareness by police officers
and administrators, the influx of federal dollars for social programs,
or some natural evolutionary process, the officer's role as social
service provider seems to be w1den1ng Many scholars, administrators,
officers, and citizens feel policé are taking a more humanlstlc approach,
retreating from the traditional legalistic model in which police primarily
fight crime and arrest law breakers, The new approach:

directly challenges the stereotype of the police function

firmly established in the minds of both. the police and the

public as consisting primarily of preventing crime and

apprehending criminals. - This is the image that has been
cultivated by the police themselves. It is the image that

has been reinforced by most of the popular literature,

television serials, and motion pictures of the police. And’

"it is the image that has had a pervasive influence upon

the organization, stafflng, and operation of pcllce agenc1es
(Goldstein, 1977; 25).
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The apparent increase in police performance of noncriminal services
has not been universally welcomed. Opponents of this trend make several
assumptions in concluding that it is dangerous:

1. A judgment as to what should be the primary residual
function of the police, i.e., that police should stick
to fighting crime;

2. An assumpticn regarding the potential effectiveness of the
police, i.e., that police will have more time to fight
crime if they avoid spending time on social services;

3. An assumption that police activities as they now exist are
in fact separable, i.e., that police activities are not
integrated and it does not matter that a call for assistance
might require a social worker rather than a social control
agent;

4,  An assumption that it is both desirable and feasible to
reduce the conflict that arises by virtue of the police
having to act in both a helping and punitive role; and

5. An assumption that private or other governmental agencies
can perform some of the existing police functions more
effectively than can the police (ABA, 1972: 39-42),

Increased awareness of the variety of police tasks has created
considerable interest not only in whether police should provide non-
criminal social services, but in how they came to perform them.
Historians have remarked that police performed various service functions
even before assuming responsibilities for criminal matters. Whitehouse
notes that:

Traditionalist policemen seem to live with the fear that today's

policemen are being turned into social workers and will be

leaving the law enforcement function behind. This is patently

a myth not borne out by the facts. American policemen in past

centuries were at least as service oriented as today's police

officer, if not more so (Whitehouse, 1973: 87).

Whitehouse cites examples of how police in the mineteenth century

directed citizens to the proper community agency iffthe police could not

meet individual needs with available resources. In reviewing accounts
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of how police in Boston and New York escorted drunken citizens to their
homes, solved family quarrels, administered emergency medical assistance,
referred citizens to physicians (a list of whom police carried with them
for referral, much like today's social service agency directoiies), and
directed citizens to public welfare agencies, he concludes that '"if
anything, the police were more deeply involved in the community service
aspects of their jobs a hundred years ago than today" (Whitehouse, 1973:
88).

Whitehouse argues that police referrai of citizens to the proper
community agency was carried out as a matter of course, without any
indication of what he perceives as the current role conflict of the
officer. Despite these early police efforts at social service provision,
most discussions of the police role pay scant attention to its service
aspects. A review of several police administration textbooks clearly
shows that law enforcement functions have taken precedence, at least
until recent years, and that there has been almost no discussion of
police referral systems.

In one of the earliest police administration texts, Fuld argued
that police lacked the educational qualifications and native talent for
social work and that the‘nature of the police role did not allow officers
to get to know citizens as'well4as was necessary for effective social
‘work (Fuld, 1909: 202).  Fosdick recpgnized‘that police were graduallﬁ
assuming some service functions; he complained that departments were
being unnecessarily complicated by the addition of these ﬁextraneous
and uﬂrelated‘functions, iﬁstead of buildihg‘an organization~around tﬁe
single duty'of‘maintaining law and order.' However, Fosdick admitted:

that "police work cannot be isolated from other welfare agencies of the
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community concerned with social problems . . . . The new policing demands
a type of officer interested and trained in social service' (Fosdick,
1921: 373).

Recognition of the police role in soclal service delivery has grown
rapidiy since these early statements. Kuykendall and Unsinger point out
that a common method of defining the multifaceted police role has been
to identify departmental goals. Their tabular review of five classic
police texts shows that three recognized the importande of regulating
noncriminal activities, although none explicitly proclaimed provision of
social services as a goal (Kuykendall and Unsinger, 1975: 20).

The International City Managers' Association's (ICMA) second edition

of Municipal Police Administration stated that police were occasionally

"burdened" with duties for which they had 'no particular fitness' such

as emergency medical services, temporarily lodging the homeless, emergency
relief for the destitute, and employment services. While virtually
ignoring social services,’the ICMA talked of crime prevention through
interaction with character-building social organizations. Most preven-
tion efforts featuring police-community agency interaction involved
juvenile deiinquents; referral was listed as one of six possible case
dispositions (ICMA, 1943: 223),.

In its fourth edition in 1954, Municipal Police Administration

devoted an entire chapter to delinquency prevention. The ICMA still
felt that:

juvenile officers should not attempt professional social
case-work and should undertake recreation and other group
work only under special circumstances. The emphasis properly
should be on investigation, referral, and follow-up

(ICMA, 1954: 228).
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Referral was defined as sending offenders to juvenile court. Police
were deemed unable to handle problems of juvenile delinquency without
the assistance of treatment facilities; community agencies mentioned

as integral to police work with juveniles were again character-buildihg
institutions like Boy Scouts, YWCA, schools, and churches. Patrol
officers werevto work with juveniles only where departments were too
small to establish separate juvenile bureaus. Public inebriates and the
mentally i1l received only passing mention; officers were instructed not
to provide treatment facilities for these people, but to transport them
to proper institutions (ICMA, 1954: 465). |

In its seventh edition in 1971, Municipal Police Administration

overtly recognized the regulation of noncriminal conduct as an integral
part of the police mission, along with prevention and repression of
crime, apprehension of offenders, recovering property, and performing
miscellaneous noncriminal social services (ICMA, 1971: 3). But performance
of some social services was 3tiil viewed as umnecessarily costly and
disruptive of normal police operations. Police service work still
primarily involved juvenileé. About half of all police contacts with
juveniles could be settled by warﬂing and admonition or release to
parents, thereby avoiding juvenile court petition (ICMA, 1971: 148).
Policé were still directed to promoté liaisons with social agencies, but
should limit their involvement to appropriate functions; operation and
maintenance of éharacter—building activitieé wefe'not police resyonsi-
bilities. Officers were not properly trained for, and theﬁefore should
avoid, diagnosis and treatmeht of delinquent children. The text quotes
Q'Connor and Watson who‘éuggest that "police should resist the addition ;

of social work functions to the police job.'" Assuming these functions
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"makes it unnecessary for others: in the community who ought to be doihg
them to live up to their responsibilities" (ICMA, 1971: 151).

Only in the concluding chapter written by Clarence M. Kelley and
David C. Norfgard does the text note the growing importance of the police
service role. The need‘to handle requests for noncriminal calls expediently
and correctly is attributed to new levels of technology and a rising
feeling of citizen alienation. The traditional police law enforcement
role is no longer sufficient since it fails to consider the interpretive
nature of police discretion, an important community relations tool.

Because of police discretion, many matters called to police

attention never enter into the other segments of the criminal

justice system, but instead are resolved immediately and
independently by the police (ICMA, 1971: 321).

The professional police officer has a strong service orieﬁtation. The
final chapter states that, in effect, the President's Commission attempted
to remove service-related responsibilities from regular officers by
delegating noncriminal functions to nonsworn community service officers.
Kelley and Norrgard argue that the beat officer should maintain his service
orientation because of its discretionary powers and link to professionalism.

‘The ICMA textbooks have thus proceeded from the 1940s, where social
servide was scarcely discussedkand generally disapproved, to a point 30
years later where its significance to the police role is being vigorously
defended, although consideration is largely limited to juveniles. Other
texts are characterized by a similar evolution. None consider police
referral systems in great detail.

0. W. Wilson, 1like the ICMA, considered few police-provided social

services other than handling of juveniles. He felt that 'the police should
direct their effqrts‘by helping people out of jails and prisons, so long

~as this may be done without jeopardy to public peace and security"
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(Wilson, 1950: 206). Wilson recognized that “'the social'weifaré character
of pelice service is not a new concept, and many police tasks have social
rather than specifically cfiminal significance" (Wilson, 1950: 207). He
argued that police should enlist the aid of social agencitis in designing
delinquency-prevention programs. Since police were not often qdalified

to deal with juveniles, experience with police often proved unwholesome

for children. Other agencies were specifically desigﬁed to provide social
services. Wilson offered no criteria as to which juvenile‘offender5' |
police should handle and which they should send to juvenile court.

Wilson made one of the first definitive statements of the police

social service function: ’ Fan -
The old police philosophy of "throw 'em in jail" has given way
to an attempt to keep people out of jail. A broadened concept
of social responsibility on the part of the pnlice has resulted
in a more positive philosophy of service. Pg.ice service now
includes many aspects of social service for wiich the police are
particularly well suited .. . Police service truly extends beyond
mere routine investigation and disposition of complaints; ithas as
its objective the welfare of the individual and of soc1ety
(Wilson, 1963: 4-5).
Although police should maintain a file of all social welfare agenciss in
a community and refer to it in deciding the immedinte disposition of a
case, no insights into referral procedures were suggested. Police should
not attempt to duplicate the work of other agencies, however. Wilson's
basic principles did not change from one edition to another. Later
editions, however, carried more references to social welfare aspects of
police service.
Since the appearance of early police administration teth, stress -
on the pollce role as one of crime preventlon only has shlfted to an-

emphaqls on helplng 1nd1v1duals, espec1ally Juvenlles Wllson notes the

value to soc1ety of the “we11~ad3usted“~c1tlzen, “The" pollce‘havefbeen

y*ﬁj
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viewed as the logical agency to deliver some social services because of
their 24-hour availability, their role in coping with deviant behavior,
and their ability to follow through on cases. ' The police are mobile and
can move rapidly and routinely into areas where other agencies would find
unhampered involvement difficult; generally the first agency to come in
contact with social problems is the police.

The shift in attitudes about the police service functions -- from
one of complaint about wasting time in noncriminal matters  (Fuld, 1909;
Fosdick, 1921; ICMA, 1943), to one of the inevitability and correctness
of police involvement (Wilson, 1950; ICMA, 1971) -- is especially notable

in'Leﬂnard and More's Police Organization and Management. In their third

edition in 1971 they argued that police should function as a social
service agency for juveniles, and suggested two approaches. -In the first
approach police functioned iargely as an agency of.discovery and referral
where referral meant not only court petition, but directing citizens to
social agencies that would assume final responsibiiity for case disposition.
In the second, police maintained final responsibility for disposition;
preliminary investigation was followed by diagnostic procedures involving
officers in sccial work. Officers should refer cases to community agencies
only if the chance of '"favorable adjustment! is likely. The first approach
meant that police "largely abdicated their obligation and responsibilities,"
while the second was considered more professional and enlightened. The
internal, medical-therapeutic approach was deemed superior to the external
referral appfoach (Leonard and More, 1971: 316-317).

v The police soéial-workeﬁ concept Was partially supported by 0. W.

Wilson, but Leonard and More are among its strongest proponents:



Group work agencies have tended to resent the intrusion of
the police into what they cons’der their field, and some
judges disapprove of the exercise of quasi-judicial power .
by the police. Social agencies have failed to recognize the
distinction in functions. [A police social service unit] is
not an intruding and competing new welfare agency, but a
police unit with a social welfare point of view. There is-
an element of treatment involved in every police contact
prior to, as well as after, the arrest, and it is a police
responsibility to make these contacts beneficial rather

than harmful. Regarding the exercise of quasi-judicial
powers, no police officer can be divested of discretionary
power in determining the advisability or inadvisability of
arrest (Leonard and More, 1971: 318). '

Although they make no mention of referral systems, Leonard and More imply
that police referral is usually unnecessary, that officers can provide
social services themselves without the aid of outside agencies.

In 1975, Kuykendall and Unsinger's Community Police Administration

argued for a 'goal-oriented role definition" of police that Qas a.departure
from previous approaches. The authors followed tradition infdéfining tﬁe~
variety of police rqles by citing agency goals, but instead of emphasizing
the control, prevéntion, and repression éf crime, they argued that the
police role must guide their behavior in a democratic society.  Police
should practice consistent law enforcement and investigate crime, but
should also "attempt management of interpersonal and intergroup, conflict
with minimal reliance on force,f and éhoula work "with other community

and criminal justicg agencies té alter the causes of crime and to cope
effectively With its occurrencé” (Kuykendall and Unsinger,,1975: 19-20)..

Community Police Administration is one of the few texts to openly

consider poli-s referral as a means of accomplishing a major task.
Referral -- directing individual problems to agencies outside the criminal
justice system -- is a personalized response to citizen needs that not

only helps reduce interpersonal conflict, but improves crime control throqgh,
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generation of stronger support for police. Referral is directed at
influenéing the motives of individuals involved in criminal or poténtially
criminal situations. Police become involved in counseling, cénnoting a
positive response to.citizens (Kuykendall and Unsinger, 1975: 28-31).
The problem with referral is that it may not be objective. Officers may
refer persons to social agencies because they need help in solving a
personal problem’that has somehow been brought to police attention, or
because they are helping friends or favoring particular groups at the
expense of others.

Part of the Kuykendall-Unsinger conception of referral is a refine-
ment of an earlier discussion by James Q. Wilson in which Wilson identified
three styles df police organization: watchman, service, and legalistic
(Wilson, 1968b). Alternativeé'to arrest, such as referral, were often
used in order-maintenance situations. Kuykendall and Unsinger cite the
example of a police officer'who'discdvered a group of juveniles drinking
beer. An office; in‘é;watchman—style department would either ignore the
situation or confiscate the beer and tell the juveniles to go home. In
a legalistic-style department the juveniles would probably be arrested.
Under the service style they would receive counseling and be released to
their parents (Kuykendall and Unsinger, 1975: 25).

Goldstein revised the list of police cbjectives he had prépared
for the American Bar Association (which is considerably longer than lists
presented in earlier police administration texts) to‘include acfivities
like éiding individuals who are in physical danger, such as victims of
crime; assisting those who cannot help themselves, such as the ihtoxicated,

the addicted,’the mentally ill, the physically disabled, and the ybung

and:old; -and resolving conflicts between individuals and groups (Goldstein,
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1977: 35). By 1isting multiple police objectives Goldstein (1) placed
social service delivery in perspectlve as a major police functlon, (2)
placed both serious' and "nonserious" crime together W1thout maklng a
distinction or ranking them in importance, and (3) explicitly recognized

police duties considered in the past to be peripheral or even improper.

Implications for Referral

The gradual recognition that poiice officers have more to do than’
fighting crime has important implications for police referral systems.
Concern over the multiplicity of police functions suggested to Goldstein
that:

In the vast majority of individual cases handled by the police,

their action can be separated into two stages. At the first

stage they imply a variety of methods to intervene, heavily

influenced by the feeling that ”somethlng must be done quickly."

Having taken care of the immediate crisis, and having acquired

additional information, the police then proceed . . to the

second stage, where they choose from among various alternatives

to dispose of the case (Goldstein, 1977 36-37).

The initial stage may consist of no more than listening to a caller
and asking a few questlons, or it may involve securing a crime scene.

The methods available in step one -- settling the immediate crisis ~--

may be quite different from those available in step two -- case disposition.
In some cases the two stages may~be inseparabie. ‘Police have available

a wide variety of intervention and disposal .techniques; referral can

occur in either stage. A simple information exchange may constitute an
immediate referral, while a referral to a psychiatric counselor may come .
long after an individual has been‘arrested.

Pollce referral can occur at any step between initial 1nterventlon

13

1nto, and flnal d15p051t10n of, a case. That police have alternat1Ve
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dispositions open to them has not been fully recognized until recently:

In order to dispose of the large volume of diverse cases
they handle, the police employ a number of systems in
addition to the criminal justice system which are rarely
acknowledged formally but are generally assumed to be as
effective as, if not more effective than, more formal
processing. Because we have blinded ourselves over the
years to the fact that police do choose from among various
forms of disposition, the choice is usually left to individual
police officers with minimal guidance from their superiors,
and subject to no formal review. These decisions, however,
can have a profound effect upon people's lives. Rather than
perpetuate the notion that these police actions outside of
the criminal justice system are reluctantly and infrequently
employed, it is far preferable -- especially given their
frequency -- to recognize them as clear and, if properly
used, appropriate alternatives (Goldstein, 1977: 39).

Examination of police referral systems will accentuate the vast
amount of discretion exercised -- sometimes by necessity and sometimes by
choice -- by‘policé officers. It will also point out the impact of
referral on individual citizens, bolice agency organization, and the over-
all matrix of social services provided in urban communities. The purpose
of this review is to examine literature that has recognized, either
implicitly or expliciﬁly, that alternative dispositions exist, and that

one of them is police referral.



CHAPTER 3

POLICE REFERRAL LITERATURE: ASSESSMENT OF KEY HYPOTHESES

This chapter assesses police referral literature selected from a
search of books and periodicals in criminolégy, criminal law, police
science, sociology, psychology, public administration, and related
fields. Published bibliographies; unpublished manuscripts; policy
statements; federal, state, and local documents; and program descrip-
tions and evaluations were also canvassed. We focused on three issues ~--
juvenile delinquency, public intoxication, and domestic crisis inter-
vention -- because early in our search it became apparent that most
literature on police social service provision covered these areaé.
Discussion is organized around 11 recurring hypotheses, most of which

apply to each of the three issues.1 The hypotheses are:

le Likelihood of police referral is determined by police
agency policies.

H,: Likelihood of'police referral is determined by police
agency structure and organization.

H,: Likelihood of police referral is determined by presence
and availability of community social service agencies.

1One obvious hypothesis is not included in the list: that referral
increases police effectiveness in dealing with citizens' problems. It
was omitted not because it is unimportant, nor because it was not dis-
cussed in the literature (although conclusions on this point are infre-
quent). Rather, the omission was the result of our research focus. Our
field research was designed to examine the immediate effects of police
referral and the nature of police department-referral agency relations.
' The literature assessment was geared toward preparing us to conduct this
research. A study of the long-term effects of referral on citizen's is a
necessary and laudable project, but one which is beyond our current ~
scope. For a full description of our research design and project goals
- see Police Referral Systems in Metropolitan America: Phase II.
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H,: Likelihood of police referral is determined by police
officer characteristics.

HS: Likelihood of police referral is determined by characteristics
of citizens/victims/offenders/complainants,

H6: Likelihood of police referral is determined by community
service conditions.

H7: Likelihood of police referral is determined by the existing
legal context governing policing.

H8: Likelihood of police referral is determined by availability
of police agency resources.

ng Likelihood of police referral is determined by levels of police
discretion.

HlO: Police referral increases efficiency of the criminal
justice system.

Hll: Police referral increases effectiveness of the criminal
justice system.

Tables 1 through 3 identify articles discussing each hypothesis
{listed by number), note whether they consider police referral directly
or provide only background information (Column 1), and indicate whether
they support their conclusions with original statistical data (Column 2).
Data may or may not be directly related to referral and can include both
descriptive statistics (percentages and frequencies) and more sophis-
ticated techniques (correlation, regression, or factor analysis), but
must be an ofiginal presentation to be mentioned in the~tab1es.

The tables are organized by the three primary issues. Literature
about each issue is arrayed in chronological order by -author's last
name (s) . ‘A Me" in a column indicates. that an article:discusses an
hypothesis, mentions referral directly, or presents empirical data. A
e does not necessarily indicate support for an hypothesis, onlyithat the

hypothesis is considered in the article. Hypotheses were left purposely
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TABLE 1
Literature On Police Referral Of Juveniles
ORIGINAL |
STATISTICAL HYPOTHESES
CITATION REFERRAL DATA 1.2 3 4 5 6 7 i0 11
Tappan (1946) ° )
Ellingston (1948) ) ® °
Kahn (1951c) ® /oo
Chwast (1954) . )
Abernathy (1962) ®
Kadish (1962)
LaFave (1962) Y . o e
Myren & Swanson (1962) ' . .
Cohn (1963) ® ¢
Shannen (1963) ° o e
Piliavin § Briar (1964) - (] LRI °
MacIver (1966) ° L
Cross (1967) ° . .
McEachern & Bauzer (1967) ° e ol e e
;Pizzuto (1967) ‘o
President's Commission
(1967b) ¢ ¢ * ] °
President's Commission
(1967d) ‘ . . . ‘e
Terry (1967) . . . '
Adams (1968) ) ° o [
| Cicourel (1968) . ® ° o e
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5 6 7 8 9 10 11

Wilson (1968a3}

Cohen (1969)

Davis {1969)

Goldman (1969)

Hohenstein (1969)

Monahan (1969)

Spergel (1969)

Bercal (1970)

Black § Reiss (1970)

Cummins (1970)

Gibbons (1970)

Gold (1970)

Kenney § Pursuit (1970)

Morris & Hawkins (1970)

Terry (1970)

Webster (1970)

Duxbury (1971)

Hahn, P. (1971)

Klein (1971)

Kobetz (1971)

Lemert (1971)

National Institute
Mental Health (1971b)

Weiner & Willie (1971)
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TABLE 1 (Continued)

CITATION

REFERRAL

| ORIGINAL
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5 6 7 8 9
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American Correctional
Association (1972)

Baron § Feeney (1972)

Flammang (1972)

Norman (1972)

Sundeen (1972)

Binder, Green, Newkirk (1973)

Brown (1973)

Cressey & McDermott (1973)

Duxbury (1973)

Eisenberg (1973)

Empey & Lubeck (1973)

Klein (1973)

Kobetz & Bosarge (1973)

Thomson & Treger (1973)

Thornberry (1973)

Webster (1973)

Coffey (1974a)

Dash (1974)

Gibbs (1974)

Klein (1974)

Meyer (1974)

Pitchess (1974)

Schregardus (1974)

Sorensen (1974)
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Sundeen (1974a) ' . . °
Sundeen (1974b) ° ® .
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Cole (1976) . ®
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Pink & White (1976) ° . ® ] C Y
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1 2 3 45 6 7 8
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Bacon (1949)

L ]

Pittman § Gordon (1958)

Matejicka (1963)

Jackson (1%54)

Glaser & O'Leary (1966)

Byrne (1967)

Kadish (1967)

Stern (1967)

President's Commission
(1967c)

Pennsylvania Crime
Commission (1969)

‘e

Tatham (1969)

Mathews (1970)

Gammage & Sachs (1971)

Grad-Goldberg-Shapiro (1971)

Nimmer (1971)

Zylman. (1971)

Dayton Bureau of Alcoholism §
Drug Abuse (1972)

Erskine (1972)

Truax (1972)

Owens (1973)

Rubington (1973)
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Stratton (1973)

Vorenberg & Vorenberg (197%)

Ottenberg § Carpey (1974)

Boston Detox (ICMA) (1975)

Corectional Association,
NY-IACP (1975)

Goodman (1975)

Hewitt (1975)

Kurtz § Regier (1975)

Piper § Rivers (1975)

Pittman (1975)

~ Rubington (1975)

Haggard (1976)

Room (1976)

Goldstein (1977)
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TABLE 3

Literature On Police Referral of Persons Involved In Domestic Crises

| STATISTICAL HYPOTHESES |
CITATION REFERRAL DATA 1 2 3 45 6 7 8 10 11
Cumming, Cumming, & Edell ‘

(1965) ° () ol o] e .
Parnas (1967) ° ol e ol o . ‘e
Bard (1970a) | ° ° o PR
Bard (1970b) ) ° o | o] of o] ® o | o
Alexander (1971) ® ' ®
Bard (1971b) ) ) e »

Murphy, Clendenin, Dafvish, ‘

& Robins (1971) e [}

Parnas (1971) ® o | o 0 o] o
Chapman § Sonenblum (1972) ® ® . o °

Treger (1972a) ® | el o ° o‘
Driscoll, Meyer; & Schanie -

(1973) e ° ® ol ol o| e
Furstenberg § Wellford (1973) ° 'Y ’ °
Mills (1973) | . . o o
Mintz § Sandler (1973) ® ) . el e . °
Silverman §& Silverman (1973) @ ® o | ol ol o
Aguiléra,& Messick (1974) ) ) ol o ‘
Bard § Zacker (1974) ® .

Barocas (1974) ® f 6‘ K] °
Coffey (1974b) ® s o/ o/ o]0 o]e 0 79
Irwin (1974) . o °
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McGee (1974)

Mintz § Sandler (1974)

Treger, Thomson, & Jaeck
(1974)

Bard (1975)

Kowalewski (1975)

Sandler (1975)

Curtis § Lutkus (1976)

Farmer & Kowalewski (1976)

Sandler § diGrazia (1976)

Treger (1976b)

Goldstein, Monti, Sardino, §
Green (1977)
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broad to encoﬁpass as much literature as possible. Tables 1 through 3
make no attempt to summarize topics discussed under each hypothesis;

interested readers are urged to return to‘the origihal study for de-

tailed information. The assessment discusses most articles listed in
Tables 1 through 3. While it is impossible in three tables to reflect
the differences in approaches and findings of so many diverse studies,
Tables 1 through 3 may prove useful to readers by identifying relevant

litérature.

Introduction

This chapter begins with’a brief discussion of our three issués,
then examines literature dealing with each hypothesis. Establishing
a judicial system for handling juveniles separate from that for
adults represented an attempt to reduce the severity of criminal
justice sentencing on youthful offenders. Thé first statewide
juvenile court was created by the Illinois Legisléture in 1899,
The Il1linois law and its amendments implemented many features of
today's state juvenile~ju$tice system: dinformal hearings; confi-
dential records; separate detention facilities; and unified juris-
diction of juvenile courts over cases of‘child'dependeﬁcyg‘ﬁeglect,
and juvenile delinquéncy. B& 1911, 22 states had eStab1ished juvenile
courts; today,evéry state has a juveniie coﬁft system i(Presidentvsv
Commission, ‘1‘967d: 3). | | | |
'Cohtrary to,originél‘intentioﬁs; hbwever, jﬁveniie éourt prOCedur¢$

often infringed on the rights of‘offenders‘and stigmétized juveniles
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they were designed to help. They were criticized for failure to achieve
humanitarian goals, rehabilitate juveniles, and prevent delinquency;
they became progressively ineffective and incorporated characteristics
of adult criminal courts.

A series of Supreme Court decisions in the 1960s substantiated this
criticism and attempted to change the patterns of juvenile justice. 1In
Kent v. U.S. the Supreme Court noted:

While there can be no doubt of the original laudable purpose
of juvenile courts, studies and critiques in recent years
raise serious questions as to whether actual performance
measures well enough against theoretical purpose to make
tolerable the immunity of the process from the reach of
constitutional guarantees applicable to adults . . . There is
evidence, in fact, that there may be grounds for concern
that the child receives the worst of both worlds: that he
gets neither the protections accorded to adults nor the
solicitous care and regenerative treatment postulated for
children (Kent v. U. S., 1964: 555-556).

The Supreme Court later ruled that juvenile courts must provide a
minimum level of due process for juveniles, including such rights as
notice of charges, right to counsel, right to confrontation and
cross-examination of witnesses, and protection against self-incrimina-
tion (Ingre Gault, 1967). {

If court decisions provided the impetus for juvenile court reform,
then the President's Commission on Law Enforcément and the Administra-
tion of Justice suggested the means of implementing’it. The Commission :

concluded:

The great hopes originally held for the juvenile court have not
gen-fulfilled. It has not succeeded significantly in rehabilitating

delinquent youth, in reducing or even stemming the tide of

juvenile criminality, or bringing justice and compassion to the

child'offender (President's Commission, 1967d: 7).

The Commission found that juvenile courts had too few resources.

3
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and alternatives for case disposition to permit them to realize their
potential. In an attempt to correct these failures the Commission
recommended establishmont of alternative methods for handling problem
juveniles. - Its suggestionsemphasized the need for diversion in order
to keep juveniles apprehended for minor offenses out of the courts.
The Commission also suggested guidelines for pre-judicial disposition
of juvenile cases:

(1) Pre-judicial dispositions should be made as early as possible
in the stages of official agency contact;

(2) They should be based on stated criteria that are shared with
and regularly reviewed by all-delinquency control authorltlps
within the community; and

(3) Whenever attempts are undertaken to render guidance or exert
control (as distinct from screening without further action)
the pre-judicial handling agency should be alert to coercive
possibilities and the dispositions it can render should be
effectively restricted (President's Commission, 1967d: 18-19).

The Commission recommended that police promptly determine which

juvenile cases were suitable for pre-judicial disposition. The police,
often the juvenile's first contact with the criminal Justlce system,
were delegated a critical role in keeplng offenders and predelinquents
out of court. Police were encouraged to offer counseling and referral
services for juveniles; where appropriate, predelinquents and minor
offenders were to be diverted to community social service agencies.

Concurrently the Commission recommended establishing Youth Sérvice '

Bureaus EYSB) The YSB program, designed to provide a broad range of
services to both dellnquent and nondellnquent y0uths was to accept

referrals from a wide range of sources, 1nc1ud1ng police: (Presldent's

Comm1551on, 1967d: 19-21) . The goals of YSB and other dlver31on programs ==
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reducing stigmatization, reducing juvenile crime, and providing aid and
treatment for delinquents and predeiinquents -- were similar to those
originally intended by advocates of juvenile courts.

While the Commission recognized the importance of police referral,
like the literature on treatment of juveniles that followed its appeér-
ance, it focused more on diversion away from courts than on referral
to social service agencies. Although our focus is on police referral,
we discuss those articles in which the author's conception of diversion
and our conception of police referral overlap. Literature on nonjudicial
disposition of juvenile cases can be categorized as descriptive, hypo-
thetical, and empirical. Descriptive literature includes program des-
criptions, literature reviews, and general summaries of police proce-
dures and activities. Program descriptions cover program planning,
structure, operation, and occasionally evaluation. Literature and
historical reviews are infrequent.

Hypothetical literature on juvenile disposition is extensive. It
is characterized by broad statements and unsubstantiated claims about
the nature, functions, and value of referral programs. Empirical studies
are infrequent, usually examining characteristics of juvenile offenders
and their effect on case disposition. Police referral rates are rarely
computed since most empirical literature approaches referral from a community
agency or juvenile court -- rather than a police -- perspective,

There is an eXtensive’literature on alcoholism and the criminal
justicé system dating ffom‘the 1880s. . The merits of treating alcoholism
as 4 disease réthei than a criminal offense ha§e Been debated through-

out American history; as early as 1910, attempts were made to decriminalize 7
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public intoxication. Yet studies relating police referral to public
inebriation were almost nonexistent until the 1960s. Additional infor-
mation about alcoholism coupled with the legal precedentﬁuand reforms
of the 1960s have increased interest in police referral of drunks.
Between 1962 and 1968, four major court decisions affected police dis-
position of public inebriates, In Robinson v. California (1962} the
court struck down a California statute on inebriation because it
constituted cruel and unusual punishment. Drunkenness, but not
criminal behavior resulting from it, was defined as an illness instead
of a c¢riminal offense in Driver v. Hinnant (1966). The court ruled
that alcoholism was a defense for public intoxication. Easter v; the
District of Columbia (1966) supported tkis principle and cited
alcoholism as a special and valid defense. It differed from a defense
based on mental illness in that instead of the offender not knowing that
he or she was doing anything Qrong (as with mental illness), the alco-
holic was not committing an offense merely by being drunk in public.
In Powell v. Texas (1968) the court held that alcoholism was a disease,
but did not remove criminal sanctions for public intoxication., For a
review and ﬁistory of the move toward decriminalization, see Kurtz and
Regier (1975); for additional background see Room {1976).

Three factors underly these decisions and corresponding changes
in attitudes toward tréatment of public inebriates:

e As medical research focused on preventioh'and treatment,

alcoholism was recognized as a medical problem 1nstead
of a criminal matter.

[ Attltudes shifted from empha5121ng protectlon of society
- from drunks to protectlon of drunks from dlsease.
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e Arrest of alcoholics was normally practiced in a highly

discriminatory manner; laws against public inebriation

were applied almost exclusively to skid-row drunks.
These and other factors culminated in the passage of the Uniform
Alcoholism and Intoxication Treatment Act in 1971, adopted in several
states, The Act holds that alcoholics and intoxicated persons may
not be subjected to criminal prosecution simply because they are
drunk in publié; they should be allowed access to treatment facilities.,
Police should transport them or hold them in protective custody until
space is available in a treatment facility. For an analysis of the
background and effects of the passage of the Uniform Act in California
see Goodman (1975).

Literature on police referral of public drunks dates from 1962
and emphasizes the need to decriminalize public inebriation. Apparent
settlement of the legal debate and consequent’efforts in many states
to remove public drunkenness as an arrestable offense have led observers
to examine other'questions relating to crime and alcohol. Hypotheses
have appeared relating effects of departmental policies and officer
training to likelihood of police referral of public drunks to detoxi-
fication facilities. Articles have examined effectiveness of detoxi-
fication and other forms of treatment. Most data come from small
sample surveys of police agencies or detoxification programs. Few
studiés have attempted experimental designs or instituted controls;
even fewer have compared effects of various forms of police organiza-
tion or policies on likelihood of referral. As with juvenile referral,

programs are so different that:comparison is difficult.

In our review we discuss a certain category of public inebriates --
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skid-row drunks, vagrant alcoholics who have committed no crime except
public drunkenness. We do not discuss alcoholics who commit crimes
while under the influence nor do we consider literature on Urespecfable“
or white-collar alcoholics. Referral, as used in both the literature
and this review, applies to police transporting or directing public
drunks to detoxification or other treatment centers.

Our third area of concentration is police intervention into
domestic crises. Domestic crisis intervention "is the assistance’of
an independent agent to parties having some problem or dispute that
demands immediate attention' (Liebman and Schwartz, 19735’421).
Domestic disturbances have received increasing attention because of
fhe inordinate number of calls received, time spent ahswering those
calls, officers injured in service, and repeated calls for assistance.
Studies in the late 1960s -- indicating that police response to
family crisis situations was ineffective in settling disputes or
preventing them from recurring -- have engendered opposing conclusions.
One conclusion, reinforced by popular media, is that domestic disturbances
are not police matters; police should spend their time fighting crime
and leave the problem to social workers. . The gther is to improve
police effectiveness in dealing with family érises, thereby increasing
thévefficiency and effectiveness of social service agencies. |

Concurrent with police attempts to cope~With escalating problems
of domestic violence was the development of a’new method of community
assistance‘to'people‘inbneed -~ crisis intervention. Based on reseéfch‘
ih menta1‘héa1th and psychblogy; crisis intervention technidueé

: acknowiedge that at times people lose the ability to cope witthrob1ems
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and require immediate assistance. Lack of assistance can be critical
and may invoke police intervention. In many communities social service
agencies provide crisis intervention services, but their response capa-
bilities are sometimes limited; long waiting lists, short office hours,
and an insufficient range of responses means many people in need of
assistance are not being reached. Mental health professionals began

to seek more effective means of providing immediate help. The more
people reached in time, they theorized, the fewer resources required

to help them and the more effectively they could be treated.

Despite the traditional animosity between social workers and
police, it seemed apparent to some practitioners that both stood to
gain from cooperation. Social workers had training and long—rangé
counseling capability; police had 24-hour '"instant!' availability,
mobility, and were often the first agency called in emergencies.

The combination and cooperation of the two services, it was argued,
could only enhance each other's effectiveness, fesulting in better
service. Police crisis intervention programs thus evolved from
theories of crisis management and a positive attitude toward police
as social service providers. Police intervention programs were
developed in various cities to test theories and methods of improving
services.

A crisis Yoccurs when an individual faces a situation that is
for a fime insurmountable through the utilization of customary methods
of problem solving" (Farmer and Kowalewski, 1976:’115). Domestic
¢rises center on problems within a family, but can include disputes
between individuals not legally related (intimates living together,
neighbors, or a landlord/tenant situation) or a personal crisis, such‘

as attempted suicide.
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As Parnas (1971) notes, when the dispute or crisis is among close
relations, it is not a regular criminal situation and calls for different
police action. The International Association of Chiefs of Police states
that power of arrest should be exercised only as a last resort when
dealing with family disputes {Parnas, 1967). Officers' actions re-
flect their recognition of the importance of interpersonal relationships
in the dispute; officers tend to favor adjustment of domestic disputes
rather than arrest (Parnas, 1971).

The typical family-crisis intervention project is designed to

augment an officer's options by providing him with training in

skillful mediation as a form of immediate intervention, and

by enabling him to make selective referrals to social agencies

(Goldstein, 1977: 77).

The goal of most family crisis intervention projecfs is to develop
sensitive, skillful police intervention that can reduce the number of
assaults, homicides, and other crimes resulting from domestic violence:
Side products may’be improvement of police-community relations and
reduction of officer injuries. For the definitive statement of the

problem and a capsule review of several police crisis intervention

programs, see Liebman and Schwartz (1973).

Hypothesis 1: Police Agency Policies

The literature considers effects of departmental policies on the
likelihood of referral only indirectly. Much of it‘concern5~6fficer'
discretion in case disposition. That police eXercisé brbad dis;rétiqﬁ
in delivering services is now widely acceptéd. ‘"In the'past the pre-

valent assumption of both the police and the public wasfthatfthe,poii;e
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had no discretion -- that their job was to function in strict accordance
with the law" (Goldstein, 1977: 93). Officers are often flexible in
deciding case disposition. Setting departmental policy may curtail
officer discretion and replace it with specific decision-making
criteria (Davis, 1969). By limiting officer discretion, departmental
referral policies affect officers' behavior in social service cases.
It is difficult, however, to discern what (or i1f) specific referral
poliéies exist in a department.

Klein interviewed chiefs in 46 departments and found that they
had developed no specific referral policy and judged each case on its
merits (Klein, 1971). Sundeen attempted to classify policies of each
juvenile unit that he studied, but had to resort to impressions when he
found that juvenile bureau administrators were not able to specify policy
guidelines (as reported in Wilbanks, 1975: 166). None of the 13 depart-
ments involved in Wilbanks' study had specific, written policies to guide
officerst referral decisions:

This lack of a specific written policy seems to have resulted

in considerable disagreement among the juvenile units as to

exactly what constituted departmental policy and, perhaps,

resulted in disparity within the units as to case disposition

(Wilbanks, 1975: 175).

Cressey and McDermott note the importance of considering policy in
light of the considerable informal referral activities of police:

Agents of the juvenile justice system are asked to avoid official,

formal actions in their processing of juveniles in trouble,

Stated another way, the agents are asked to use their own judg-

ment, to exercise individual discretion, to take informal and-

unofficial actions. But when individual discretion is manifested

in informal actions, there surely has to be a sharp reduction

in the formal rules directing the agent's conduct, with a

consequent muddling of the criteria on which dec151ons are based
(Cressey and McDermott, 1973: 56).
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Nevertheless, several authors have attempted to assess the effects
of police agency policies on referral. Sundeen's dissertation measured
effects of departmental policy on diversion rates in 47 juvenile units
in Los Angeles County. He dichotomized departments according to whether
supervisors perceived their department as having a policy of achieving
high or low counsel and release rates. There was no significant
relationship between his policy variable and actual departmental diversion
rates, a finding attributed to differential input, varying degrees of
control, and policy implementation (Sundeen, 1972). V

Cicéurel noted that delinquency rates of two large cities were
very different and analyzed the procedural arrangements for handling
juveniles in both cities. He concluded that organizational policies
for identifying and processing juveniles directly determined the size
of the "social problem' {Citourel, 1968).

One of the few empirical studies dealing with police juvenile
policies was Pizzuto's examination of departments serving cities of
50,000 to 100,000 population in Massachusetts. Pizzuto discovered that
police juvenile officers and administrators often agree about the kinds
of juvenile programs police should adopt. He found that they agreed on
the need for police-community agency liaison, informal probation for
offenders, police—gponéored delinquency prevention proérhms, and juvenile
counseling services. They also agieed that juvenile officers should aid
administrators in estéblishing juvenile treatment policy. Despite their
agreement Pizzuto noted;that‘there is still a divergence between opinion
and performance; actual perfﬁrmance of duties deemed important By‘both

_groups was sometimes much different than that set out in departmental’
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poiicies. Officer discretion often overruled departmental guidelines
{(Pizzuto, 1967).

Chamelin (1975) notes that patrol officers are often the initial
~criminal justice system contact for juveniles and that officers'
decisions to refer or otherwise handle a case are influenced by a
variety of factors, including police agency policies. MacIver notes
that specific criteria for making arrests seldom exist, but where there
are departmental policies -- such as the type and amount of training
required for patrol officers -- they will affect officers' decisions.
Decisions about juvenile disposition rely heavily on the officer's
training and experience. Departments should establish juvenile aid
bureaus; specialized officers are needed to handle juveniles since
patrol officers are frequently improperly trained (MacIver, 1966).

One of the most important studies of the effects of departmental
policies on disposition of juvenile cases was Wilbanks' examination of
police agencies in 13 cities. He tested several hypotheses about the
effects of officer perceptions of departmental policy on case decisions,
and examined policy effects on referral rates. Data indicated that
dispositions varied by department; 40 percent of the variance in the
decision to insert juveniles into the criminal justice system, and SO
percent of the variance in referrals, was attributable to Variation in
the officer's department. Disparity in case dispositions within départ-
‘ments was not associated with differences in officers'’ policy percéptions
and resulted from unspecified factors (Wilbanks, 1975: 163).

Wilbanks'ffailure to find any relatidnship between perceived policy

and departmental decision making was due in part to problsms in measuring

SN
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the policy variable; policy was such a vague term that developing
indicators was difficult. Departmental administrators were unable
to specify policies. Wilbanks relied on hypothetical questionms,
answered by administrators, for his measures. Though departmental
guidelines, if they exist, might be expected to influence officers'
case dispositions in the field, officers apparently place little
credence in agency policies on case disposition.

Several studies have suggested the need to develop and
implement specific written policies for juvenile referral (Myren and
Swanson; 1962; President's Commission, 1967a; Kobetz, 1971).

Kobetz emphasizes the importance of formal, written policy:

It is necessary for police supervisors to clearly define

guidelines for the exercise of discretion in juvenile cases

to limit and govern choice of action and establish a justification

for the choices which are made . . . Policy is a formal

pronouncement providing standard instructions to act in
prescribed ways under specified conditions in order to achieve
desired ‘objectives. Policy is a declaration of intent and

" signifies the crystallized ideals of the basic philosophy ,
of management, translating this philosophy into action (Kobetz,

1971: 113, 125).

Wilbanks notes the potential danger of juvenile units failing to
establish written policy. Individual officers may create their own
rules-of-thumb that distort or subvert departmental goals (Wilbanks,
1975: 176-177). Myren and Swanson suggest that police guidelines
be established‘after qqnsultation with juvenile court staff; to
assure that guidelines are understood and applied correctly, referral
criteria must be continually reviewed (Myren and Swanson, 1962: 28).

In addition to focusing on officer discretion in case disposition,

there is some discussion in the 1iterature~of policy defining the role
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of the police in social service delivery, establishing specialized
internal units to deliver those services, and assessing the coercive
nature of referral. Confusion over the proper police role in deliv-
ering social services has retarded development of agency policies

for treatment of juveniles, public drunks, and persons involved in
domestic disputes. Duxbury's evaluation of Youth Services Bureaus
points out that most police departments in California set no criteria
for referring juveniles to YSB, thus limiting YSB's effectiveness
(Duxbury, 1973). Bercal's study of citizen calls to police in Detroit
and St. Louis showed that departments had no established policies for
handling noncriminal calls for assistance:

There exists at this time no consensus, either among police orx

the communities they serve, on the degree and legitimacy of

police involvement in the community. A variety of questions

are raised, therefore, by each call for assistance: 1is the

caller asking the police to perform services within the -

recognized police responsibility? How should the call be
handled? Should medical assistance be given? If so, to

what extent? How prepared should officers be to give advice

or other direction? (Bercal, 1970: 686).

Lack of consistent policy across departments has led some authors
to argue that police should avoid involvement with juvehiles after
initial contact (Flammang, 1972). Myren and Swanson dlso think police
should not undertake juvenile treatment. Police referral policy should
specify that referrals be limited to information provision (MYren and
Swanson, 1962).

Discretion may lead to creative and individual application of

the law, but may also be used for coercive purposes. Some authors have

argued that all referrals should be voluntary, thus avoiding situations
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where police act as judge and jury. If referrals are coercive, then
police have unbridled discretionary powers of case disposition (Kelley, .

Schulman, and Lynch, 1976). The Task Force Report: Juvenile Delinquency

and Youth Crime recommended that referrals to Youth Services Bureaus be

voluntary, and that all referrals receive follow—up investigations to
monitor progress of the treatment. Special emphasis was placed on the
need for voluntary disposition of nonjudicial cases (President's Com-
mission, 1967d). Policy may be applied inconsistently. Two persons
contacted by officers from the same department regarding the same
offense may receiVe different dispositions, depending less on egency
policy and more on officer and citizen attitudes and cheracteristics
(National Institute of Mental Health, 1971b). |

Another policy decision bearing on referral is the establishment
of internal, specialized police units. Juvenile referral literature
discusses the role of youth aid bureaus at length. Early police admini-
stration texts suggested eStablishing separate juvenile units to handle
both criminal and noncriminal problems. Ellingston (1948) lists three
functions of police juvenile bureaus: (l)~handling young offenders
taken‘into custody, (2) discovering and preventing delinquency, and
(3) liaison between the police department and the community. Juvenile
aid bureaus play a key role in police referral. Even though their
officers’may not make initial cbntacts~with juveniles, the bureaus

may explicitly or implicitly formulate pelicy'on the use of referral

in cases involving predelinquents or persons with delinquent tendencies. =

Some referraiyprograms deliberately avoid handling predelinquents,
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while others deal with them exclusively (California Youth Authority,
1976; Cresséy and McDermott, 1973).

There is less discussion of the effects of police referral policies
for public inebriation than for handling juveniles. Since 1963 emphasis
in the literature on police and alcoholism has switched from recom-
mending incarceration of public drunks to recommending referral to
detoxification or other treatment centers. Until 1971 there was
little discussion of the effects of police ‘agency policies. Some
authors commented that public drunks detained by police were not being
given a choice between the drunk tank or voluntary admission to treatment
facilities. Even this choice was a semantic one; the drunk, if capable
of reasoned choice, would probably favor the drunk tank because it was
a warm place to éleep and he or she would be released quickly. Early
literature was also concerned that police treatment of public inebriates
was unequal and that skid-row drunks received harsher treatment than
middle- or upper-class Arunks. There were suggestions that treatment
of alcoholics be standardized through careful development and application
of departmental policies (Matejicka, 1963). |

Recent literature has begun paying more attention to the role
departmental policies play in treating drunks. ‘Several studies have
argued that the only time police should become involved in handling
drunks is in transporting. them to treatment facilities (Pittman, 1975;
ICMA, 1975)._ For referral to be suécessful, policies must be realistic
and overtly stated so that officers will know what actions are expected

of them,
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Because of their discretionary powers, Ottenberg and Carpey
(1974) suggest that police implement detailed and specific policies
for handling public drunks. Most authors favor instructing officers
to refer drunks to voluntary detoxification centers for treatment
(Nimmer, 1971; but see Owens, 1973, who indicates that police prefer
to refer drunks to involuntary programs). Nimmer argued that while
most police referral programs were voluntary in word, if not in
spirit, obtaining a truly voluntary system of alcoholic treatment
would require eliminating police from the referral process. He
concluded that agencies encouraging officer coercion of drunks
discourage the benefits of treatment (Nimmer, 1971).

Although departments implement different policies for handling
drunks, their scope is limited by state laws. In several states: that
have decriminalized public intoxication, arrests of drunks have
fallen far below previous levels. ~Yet in practice police can cir-
cumvent the new laws by several methods, inclﬁding arresting drunks
for disorderly conduct. Few departments have established criteria
for deciding when disorderly conduct éssociated with drinking warrants
arrest and prosecution. Disposition of'public inebriates remains ths
province of the indiyidual officer; it is doubtful that even state 1aws;
can dictate departmental policy in this matter.

Literature ahout effects of police referralfpoiicy on domesticférisis
intervention does not discuss policy in general,’but‘;oncentrates on -’
one particular policy:  the requirement that officers attend crisis

intervention training courses. Handling crisis situations is one duty
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where officer discretion is likely to supercede all but the most
general departmental policies. Administrative decisions to train
officers in techniques of conflict management, mediation, and psycho-
logical counseling represent the priméry policy choice for crisis
intervention referrals.
A key issue is the role for which training prepares officers.

The problem of role conflict -- the discrepancy between officers'’
expected roles and those actually required -- receives considerable
‘attention. Entry-level training usually highlights officers' law
enforcement role at the expense of their service role; training curricula
emphasize the dangergof the job and reinforce the hard-line image of
the police officer. Training often superficially discusses community
relations, referral systems, victims' rights and needs, self-awareness,
crisis intervention, and the importance of knowing the characteristics
of the community one serves (Sandler, 1975; Farmer and Kowalewski, 1976).
There has been little police training and few attempts to increase
police effectiveness in handling domestic crisis situations (Barocas,
1974). “Few police officers have the behavioral science training
necessaryifor effective family crisis intervention' (Driscoll, Meyer,
and Schanie, 1973: 64). Parnas (1967) notes that training applicable
to family crisis calls usually focuses on means of minimizing officers'
physical‘dangei rathef than on how to best resol?e the crisis.

‘~Officers are éware of weaknesses in basic trainihg’programs. In
a.study of different training curricula officers were asked to rank

aspects of their training that should receive gréater attention in
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future course designs. Areas most commonly mentioned were public and
community relatiéns, handling émotionélly charged situations, basic
psychology, abnormal psycholégy (particularly etiology), local problems,
and sociology (Engle, 1974). oL et e et e et rrontn 2
Policies emphasizing crisis intervention techniques in‘training
may have a practical advantage for both the department and the community.
Bard (1975) suggests that poiice and social service agencies share
responsibility for intervening in conflicts and crises., Others suggest
that proper training may help reduce hazards to police intervehing in
domestic disputes. Of the 786 officers killed in the United States
between 1963 and 1973, 103 (13 percent) were responding to dbmestic
disturbance calls (Goldstein, Monti, Sardino, and Green, 1977). Mills
(1973) reports that 22 percent of all police fatalities, and up to

40 percent of all police injuries, occur while officers are arbitrating

disputes. Barocas (1974) sees intervention training as a possible means
of relieving‘the personnel shortage in the community menfal'health fields,
as well as contributing substantially to crime prevention by reducing
the high recidivism rate among disputing families. Policies esfablishing
effective psychological‘training should have a positive influence on
genera1>police performance and prevention of violence. |

 ;Among the major research projects examining effects of training
policies on police referrgzwarémgé£515 study of the Family Crisié inter-
vention Unit (FCIU) in New York Cig},and‘a follow-up study conducted in
Louisville byVDriscoll,iMeyer, and Schanie. In the:pioneéring’New\York

project 18 patrdl officers received special‘trainingfin hahdling'domestic'
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crises. After training they were assigned to a 24-hour team handling
all crisis calls within a single precinct; when not answering crisis
calls theyh;;trolled their regular beats. The FCIU car was equipped
with files of all previous family crisis calls; descriptions of
incidents and actions taken, a directory of available community
resources and special referral forms designed to make it easier for
citizens to receive referral services (Bard, 1970b).

Bard's findings demonstrated that increased training in crisis
intervention techniques resulted in increased numbers of referred
citizens actually contacting community agencies for assistance.
Citizens referred by trained FCIU officers were more likely to
contact social service agencies than were citizens referred by non-
trained officers. FCIU dfficers also made referrals to a wider range
of agencies and received fewer injuries from citizen assaults than did
other officers. Bard concluded that specialized training enabled officers
to diffuse potentially ﬁiolent situations. Officers were not converted
to social workers or psychologists; rather, they were trained to make
themselves more effective in their job. The training emphasized the
generalist/specialist role of FCIU officers, a concept Bard argued was
’applicable to a variety of specialized police units, including the |
juvenile bﬁreau (Bard, 1970b). |

“Driscoll, ‘Meyer, and Schanie established a project in Louisville
to test hypotheses similar to those examined by Bard. The‘Louisville
program differed‘from the one in New York in that officers were selected

for training on a random basis, disregarding apparent interest or
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aptitude in handling domestic crises. Trained officers were assigned
to regular duty and did not remain with a special unit. Evaluation
included interviews with officers and citizens served, as well as the
crime rate and recidivism criteria used by Bard (Driscoll, Meyer, and
Schanie, 1973).

The Louisville study emphasized methods of evaluating crisis
intervention training projects; its authors felt that Bard's evaluation
relied too heavily on crime statistics, which alone were insufficient
to judge training's effects. They argued that if intervention was an
acceptable policé task,'then the program should be meéSured against
criteria relating to the conduct of the service {i.e., through contacting
the citizens served). Although the sample of persons referred by the
Louisville project was extremely small, it reached conclusions similar
to those of the New York project. Bard found fhat 9.6 percent of referred
citizens actually contacted a social service agency for assistance,
compared to 14 percent in Louisville. Inwboth cases training was deemed
a success, although rétes of citizens contacting community agencies
were low. Neither study COmpafed referral rates under the crisis inter-
vention project with referral rates for similar cases priqr'to project
inception,

With the demand for changeé in pglice training curriéula4came a
correspopding demand for chapges in foxmat.‘ Several authors note.thé
necessity of combining principles from several fields when teaching
techniques of domestic crisisiintervention. They suggest that tradi-’

tional classroom training is insufficient for teaching necessary
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mediation and counseling skills. A combination of educational styles "
is required to teach personal interaction methods, basic social
science principles, and role-playing (Bard, 1970b, 1971; Driscoll,
Meyer, and Schanie, 1973; Barocas, 1974; Coffey, 1974b; and.Goldstein,
Monti, Sardino, and Green, 1977).

The Rochester {NY) Family Crisis Intervention Team (FACIT),
inaugurated in June 1974, paralleled the training approaches
of other intervention projects. It included extensive training in
intervention techniques, use of experienced consultants to assist in
curriculum development, and use of video-taped, open-ended dramatic
skits. The program also called for police to acquire a working know-
ledge of available community resources appropriate to client needs
and development of referral procedures (Hill, 1974).

“Not all experts believe d?amatic changes in training methods
will improve officers' ability to handle domestic crises. An inter-
vention program in Oakland, California, was designed around the theory
that police officers do not need intense, lengthy training éessions
to’respond effectively to domestic crisis calls. With a minimum of
trainihg they can rely on judgment and experience (Parnas, 1971).

The St. Louis County (Missouri) Police Department reported that
limited lectures refocused officers' attention on attempted suicides.
A Chicago Police Department Training Bulletiﬁ‘suggests methods for
handling domestic disturbances: |
You can‘usually adjust the situation by giviﬁg a common sense
explanation to all parties involved or by referring the com-

plainant to the proper agency or by advising them to consult
thelr own attorney (Parnas, 1967: 919)



69

Yet Chicago patrol officers were not provided any specific referral

information to help them fulfill this function.

Hypothesis 2: Police Agency Structure and Organization

Research into the effects of organizational aﬁd structural
variables on police referral has been minimal. Factors such as agency
size, command structure, hierarchy, specialization, and decentralization
all seem likely to affect officers' decisions to refer. Presence of
internal units capable of handling referrals -- a juvenile bureau,

a social work team, a family crisis intervention unit,‘or a combination
youth aid officer-civilian counselor unit -- could all influence referral
decisions and expected outcomes.

Wilson (1968a) is one of the few experts to deal directly with

effects of police juvenile bureau organization on likelihood of referral.

He suggests that differing patterns of organization and police styles
affect juvenile processing. His two-city study examines effects of pro-
fessionalism and community attachment on juvenile case disPQSitiﬁﬂs.

A professional department is one governed Ey:

values derived from general, impersonal rules which bind

a2ll members of the organization and whose relevance is
independent of circumstances of time, place, or personality.
A nonprofessional department (fraternal) relies to a greater
extent on particularistic judgments . . . The professional
department looks outward to universal, externally valid,
enduring standards; the nonprofessional department looks
-inward at the informal standards of a special group and
distributes rewards and penalties according to how well

a member conforms to them (Wilson, 1968a: 107).

Wilson concludes that police professionalization is antithetical

to the objective of réferral -~ keeping youths away from courts.
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Professional officers are educated and come from different back-
grounds than the juveniles they handle. Officers cannot identify

with juvenile problems, tend to seek court petition instead of
focusing on causes of juveniles' problems, and urge restrictive

iather than therapeutic measures. The professional department is
highly bureaucratized; organizational rules are implemented to ensure
that officers behave properly in nondiscretionary matters. Officers

in this department tend to treat juveniles according to rules and
without regard for individual and situational differences. They make
twice as many juvenile contacts as officers in the fraternal department,
and petition almost twice as many juveniles to court; these differences
are not attributable to crime rates, but to departmental style.

In the centralized, professional department record-keeping is
extremely detailed and officers are likely to convert discretionary
matters into nondiscretionary matters by treating juveniles according
to a strict interpretation of departmental rules. Other organizational
factors such as assignment of juvenile officers to precincts, length
of stay in precincts, frequency of group meetings, and types of records
kept, alsostrongly influence officer activities and referral decisions.
Departments that assign all juvenile officers to a single office,
schedule regular group meetings, emphasize continual in—service'training,
and require uniform and detailed records are more likely to have high
frequencies of contact with juveniles. In departments where juvenile
officers work separately out of precinct stations, meet together

infrequently, do not receive continual training, and are not required
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to keep careful records, unofficial contacts are more likely to result
in refe:ral.

Wilson's study points out two problems in assessing effects of
departmental organization on referral activities. First, by concentrating
on the juvenile bureau, Wilson did not examine a primary source of
referrals: patrolmen in the field. Juvenile officers may make referrals,
but they also receive them from patrol officers (internal referral).
Second, Wilson focused on formal referrals only and most were to juvenile
court, Informal information exchanges or referrals to community
agencies were not discussed. From Wilson's findings we can hypothesize
that in professional departments the likelihood of police referral is
directly related to the existence of formaily sanctioned referral systems;
written agreements with acceptable community agencies, or carefully
planned chains of referral from patrol officers to the juvenile bureau.

In the absence of such systems we would expect professional, centralized
departments to make few referrals. Decentralized, fraternal departments,
however, will probably make many more referrals even without a formal |
system. Referrals from officers in these departmehts are likely td be
informal and voluntary, with little or no coercion involved.

Sundeen (1972) tested Wilson's thesis that professionalization was
negatively related to police referral rates for juvenile offenders. He
developed a professionalization scale and assigned scores to each of 47
departments in Los Angeles County. He found no significant relatibnship
between his scale and frequency of juvenile diversion. Weiner and Willie

(1971), in attempting to explain why their data failed to indicate a
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racial bias in case dispositions, concluded that a norm of fairness
existed in juvenile bureaus through ''organizational expectancies."
These expectancies negated inherent biases of juvenile officers;
bureau organization created norms that affected case disposition to
a greater degree than did attitudes and perceptions of individual
officers.

Other organizational factors, such as presence or absence of
a specialized juvenile unit, affect police referral decisions. Depart-
ments with no such unit are much more likely to seek court petitions
(see Wilbanks, 1975: 23). Kahn's study of the New York City Police
De?artment’s Juvenile Aid Bureau indicated that the JAB refered fewer
cases to community agencies than to its own Internal Service Unit.

The Service Unit investigated a juvenile's home situation, then
decided to either drop the case, petition it to court, or establish
a series of supervisory Visits to the juvenile's home (Kahn, 1951c).

In a study of 37 police departments around Los Angeles, Klein
and Teilmain (197¢) found a positive relationship between establishment
6f in-house divexsion ﬁrograms and addition of new police divisions
and ‘staff. In-house programs were also associated with optimism about
program effects. Most‘departments studied had initiated diversion
efforts as a result of the inducement of outside‘funding; these
programs did ﬁot result in as many structural changes in the departments.

In departments with no juvenile bureau, poiice occasionally
employ referral as a means of case disposition yet favor other non-

judicial methods. Adams contends that in about half of all cases in
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’too little time to properly handle each case, they may be more likely
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which @ juvenile is detained, he ié released to his parents (Adams,
1968) . Other studies support this finding (Ellingston, -1948; Shannon,
1963; Black and Reiss, 1970; Gold, 1970; American Correctional Associa-
tion, 1972; Kelley, Schulman, and Lynch, 1976). Goldman (1969) notes
that not all apprehended juveniles are directed to‘court, nor do they

always appear on police records. This has important implications

for structuring police agencies. First, the number of reported police-

juvenile contacts may be a function of agency record-keeping systems;
some systems more accurately reflect the number of actual contacts.
Second, the number of persons referred by police who actually contact

an agency is difficult to determine if referrals are informal and

unrecorded.

Another organizational factor receiving little attention is
agency size. In smaller departments it is common for a patrolman
or detect.ve to assume the duties of a juvenile aid officer in addition

to his regular tasks. There is no research on how this arrangement

affects referral; because these officers may have inadequate training and

than other' officers to refer. Conversely, almost all larger departments
have established either a separate juvenile bureau or have assigned

specific officers to juvenile cases. Cicourel (1968); one of the few

to examine the effects of size on referral, concluded‘that‘departments

with large juvenile units tend to be more formal than those with smail

units, and therefore have lower diversion rates. He also noted that

referral rates véryrac¢ording‘tb whether a department is centrally
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located or has juvenile officers based in each precinct. - He found
that centrally located units were more isolated from the community
and had lower diversion rates.

Klein (1973) emphasizes that while the original intention of
referral systems was to prevent juvenile delinquency, likelihood of
referral may be influenced by practical problems in policing such as
officer discretion, departmental prosecutorial policies, and rigidity
of chain of command. Problems within an organization, such as whether
or not witness fees are paid to policemen, are also important.

Goldman (1969) found that juveniles were more likely to be petitioned
to court when officers received fees for serving as witnesses in
juvenile’court cases; when~officérs appeared on their own time,
likelihood of court petition dropped. Similarly, Wilson (1968a)

found juvenile units less inclined to send cases to court when officers
had to be involved in the case up to the moment that the judge deter-
mined disposition.

Organizational strﬁcture is crucial in designing referral systems.
If police can maintain control over referral programs and clients, they
are more likely to adopt referral as a means of case disposition. Klein,
et al. (1976: 113-114) listed six structural means by which police
might maintain this control:

§ In-house counselors: they may be police officers, private

counselors on the police payroll, probation officers, or

public agency counselors. Clients are treated in the police
milieu. '

® Police-based agency: a referral setting which is established by,
or in close collaboration with, the police and staffed by at
least some police personnel. This agency may be located on-or
off departmental premises. Police are very visible in the
referral process; referral does not mean 'escape" from the
justice system. ~
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® Selected referral resources: police exercise considerable
control by determining what agencies are selected to receive
referrals. Preference is usually for a professional agency
staffed with trained psychologists, agencies willing to keep
police informed about client progress. The latter can be
accomplished by formal or informal means.

e Purchase of service: police often purchase the service of :
community agencies fror treatment of offenders. Fees are often
arranged on a performance basis; if the client does not
recidivate within a specified time, the agency receives an
additional stipend over that arranged for a particular number
of visits or number of hours of treatment. This means that
treatment is often dictated to a large extent by police agency
preferences.

e Program orientation: police often take a proactive role in
seeking funds to establish particular types of programs,
especially if they feel existing agencies or resources are
insufficient. There is then little police inclination to
turn over control to others.

e The directorate: police often sit on the governing boards of
referral programs and they usually have considerable authority.

The authors noted that existence of in-house programs is positively
associated with program initiation inside the department. Internal
development usually 1eads to structuial changeé as program personnel
and equipment are accommodated. External programs usually yield fewer
structural changes and inVOIVe‘referral to outsids agencies. The largest
indugement fbr establishing external referral pfojecfs is government |
funding (Klein, et al., 1976: 116-117).

Since‘literature oﬁ public drunkenness’has‘focused‘on removing
the‘criminal aspects of alcoholism, few publications haVe discussed
internal police agency structure and its effects on referral.” Prior
to the movement for external referral of inebfiates to detoxificafibﬁ
centers, thére was discussion of internal referral to treafment fatilitiqs'v

within jéiis (Bacon, 1949). This differed from current discussions of
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referral not only in the internal placement of rehabilitation
facilities, but because decriminalization was not considered; public
inebriation was still regarded as a crime rather than an illness.
Eighteen yearsulater detoxification within decriminalized systems
was recommended (President's Commission, 1967c).

By the 1970s literature had changed from recommending that
police provide all services for apprehended alcoholics te suggesting
that dgpartments act as brokers between inebriates and community-
provided services. Zylman (1971) stated that a liaison within the
police department was required to coordinate and refer alcoholics
to appropriate community counseling and information services. Stratton
(1973) suggested that if police were to base their programs on
alcoholics' needs, rather than on ease of administration, a formal
police unit for referral and cooperation with community rehabilitative
servizms was necessary. ‘A similar suggestion was proposed at the Sixth
Eagleville conference; participants recommended that each police
precinct be staffed by a trainedvevaluator who would identify inebriates
in need of treatment and choose thé type of treatment required (Ottenberg
and Carpey, 1974).

‘Literature 6n police intervention into domestic crises is linked
to pblice agency structure .and organization more than is literature
on juveniles aﬁd inebriatesg "Much of the intervention literature
discusses proposals for implémenting domestic crisis units within
existing departmental structure. Parnas noted that:

since the initial responsibility for responding to domestic

‘disturbance calls appears to remain with the police, changes

within and without the department appear necessary to more
effectively deal with this problem (Parnas, 1967: 956-957).
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One of the first proposals actually impiemented was Bard's
plan for a Pamily Crisis Intervention Unit (FCIU) within the New
York City Police Department. Bard felt that change in departmentél
structure would improve police performance to the advantage of bofh

the department and the public. He stressed that the police role in

crisis intervention should be added to regular duties of patrol officers.

A specialized unit established exclusively to handle domestic dis-
turbances could soon become isnlated and divided from the remainder of
the department; officers in the unit could become alienated and lose
the confidence and respéct of other officers. In the pilot program;
Bard made certain-that the 18 officers picked for,training in inter-
vention techniques were assigned to regular patrol duties when nof
handling crisis calls (Bard, 1970b).

Alexander disagreed with'Bard and joined the President's
Commission report in recommending specialization, Officers were

categorized as ''police agents," "police officers," and 'community.

service officers." Under this division of labor, "specialization will.

permit a more efficient use of man@ower by encouraging officers to
develop skills at which they are most adeptﬁ (Aiexander 1971: 44).
An alternative form of organlzatlon is the establishment of a 24-hour
referral service within a depar rtment. - Either sworn, speclallzed
officers trained in crisis counseling or nonpolice mental health
professionals'could staff such a unit arouﬁd the . clock [Goldétein,'
Montl, Sardino, and Green, 1977)

Sllverman and Sllverman (1973) feel it is 1mperat1ve that pollce

have continuous referral resources at,thelrfdlsposal to handle crisis

S
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situations. They recommend employing an officer or other trained pro-
fessionai as a-social service coordinator for the department. In a
Dayton (OH) project, the service coordinator's job was to establish
a reéerral system, follow through on referrals made, and report back
to the initiating officer. The authors propose that this plan would
save time and provide expenses necessary to train all officers in
‘using comnunity resources while at the same time improving service
tb éitizens. They also believe that implementation ofva referfal
system within a dgpartmént will promote a positive public image and
improve police-community relations (Silverman and Silverman, 1973).

| Another major organizational thesis has been tested by Treger
H
and his associates (1972a; 1976b; 1974). A team of nonsworn social
workers was placed within several Illinois police departments.
Working on a 24-hour basis, the unit received referrals from field
officers, counseled citizens, intervened in crisis situations,‘and
bmade further referrals to community agencies when warranted. The
social work team was designed to provide immediate service for people
in crisis, improve police-community relations, and help alleviate
court overload by providing officers with an alternative to arrest.
Prior to program implementation Treger found that officers were
geﬁerally unable to identify most community social agencies. and were
unlikely to ﬁake’many’referrals. Most cases were sent to court.
Aftgr the team wés well estéblished, figures showed that the number
of ééseS'sent to juvenile court had drastically decreased. A
similar‘study by Treger (1972a) demonstrated that after implementa-

tion 'of a social work team, police made more referrals,
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Sandler argued that crisis intervention programs:

cannot be appended to police organizations. Rathef, they

must be assimilated into these organizations. That is,

they must be examined for their philosophical and behavioral

implications and then reinforced at every point in the organi-

zational structure (Sandler, 1975: 35).
Sandler was concerned with establishing the organizational supports
necessary to sustain and integrate crisis intervenpion programs. She
approached the problem from the perspective of innovation hanagement‘
and organizational change. Managing innovation required four steps:
analysis of the philosophical and behavioral geals and implications
of the program; analysis of existing organizétion'and its consistency
with the program; analysis of key points of resistance and blockages,
within the organization; and introduction of necessary organization%l
program supports (Sandler, 1975: 36). |

To meet criéis intervention program goals, officers must be
generalists/specialists skilled in human relations and psychologidal
intervention. This implies a clinical rather than an adversary gppféach
to policing and a shift from a procedural, authoritarian, militafy
model of organization to one foéusing oh;hUman‘and community relations.
The centralized command structure, hierarchical‘cqmmunication pf orders,

5 ; , , v ; ;
rigid‘superior—subordinate relationships,'and impersonality of the
military organization are dysfunctional for deparfments COncé}ned with
pfomoting human relations. "A pdlice‘offiter can only dOAOﬂ;th¢>out§ide‘

(public contacts) what his organization reinforces him for;doing on the.

2
%

inside" (Sandler, 1975: 38). i
~ : ; i
- Departments with a paramilitary management style‘aré viewed as

I
i

blocking effective~implementation of domestic crisis intérvention progréms;
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Sandler lists areas that can become éources of organizational
‘support for new programs and can also reduce officers' role conflict
created by contradictory expectations. Recruitment ahd selection of
new officers can have immense impact on organizational texture;
selection procedures should take the total police role into account.
Training is also important to crisis intervention goals, as it must
deal with the total police role. Training must be reinforced by a
performance evaluation system that recognizes goals of crisis manage-
ment prograﬁs; this implies an expansion of traditional evaluative
criteria to include quality of follow-up investigations, nature of
complaints, and changes in assault statistics. All of these criteria
emphasize the importance of communications skills, community knowledge,
flexibility, and decision-making ability. .Crisis management programs
must reward community service and ability to defuse potential violence,
Finally, program managers must possess flexibility and professional
judgment. They’must create a consistent set of expectations for
officers invelved in handling domestic crisis situations (Sandler,
1975£ 40-42).

Nearly all advocates of police intervention into domestic crises
" have recommended that officers hand a referral form to each individual
contacted. The form would contain the name of the agency to which
they were being referred, its location, and other pertinent informatidn.
Advantages in this procedure are seen both for departmental record-
keeping and for clients. The‘form~coﬁ1d‘serve not only as an:intro-

duction to the referral agency but as a '"contract" between officers
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and citizens reinforcing the importance of client contact and police
follow-up (Bard, 1970b; Murphy, Clendenin, Darvish, and Robins, 1971;

Driscoll, Meyer, and Schanie, 1973; and Bard, 1975).

Hypothesis 3: Community Social Service Agencies

Availability of community social service agencies obviously
affects likelihood of police referral of juveniles, Without these
agencies, external referral is impossible; if they are available
only during certain‘hours, referral is possible but unlikely.

Norman (1972) indicates that police officers often send problem
juveniles to court whenever intervention is necessary and community
social service agencies are unavailable to provide it. Chamelin (1975)
agrees that 1ikelihood of referral will be influenced by  availability of
community agencies both inside and outside police-departments. When -
comﬁunity referral resources are meager, screening for diversion is

a meaningless, mechanical process (Kelley, Schulman, and Lynch, 1976).
The American Correctional Association 1ist$ cooperation between police :
and community groups as crucial to diversion (ACA, 1972).

The extent and quality of services provided by social agencies
also affects likelihood of police referral of juveniles,“Kahh {1951c)
‘points to the perceived time lag between referral and contact by
community agencies as an important influence on police actions}ryy : ;
Community’agencies often make Oniy perfunctdry‘efforts to contact
juveniles and police‘seldom follow up on referred‘caSés to make suie :

contact has been established (Myren and Swanson, 1962). Complicated
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procedures, lengthy waiting lists, extent and quality of case
follow-up, training of agency employees, and inadequate agency
manpower also affect referral (Myren and Swanson, 1962; Piliavin and
Briar, 1964; Klein, 1971; Kelley, Schulman, and Lynch, 1976).

One factor influencing officers' decisions to refer to external
agencies is the presence of internal, specialized units. Cressey
and McDermott (1973) suggest that where appropriate external agencies
are unavailable or nonexistent, police will develop internal referral
practices. Kéhn's (1951c} study of the Juvenile’Aid Bureau (JAB)
in New York City indicated that juvenile officers referred fewer
cases to outside agencies than to the JAB. Officer perceptions of
referral agencies were an important determinant of their use of community
agencies.

Dash contends that likelihood of referral is‘unrelated to avail-
ability of community agencies. In many instances cases may be diverted
without sending offenders to any treatment or rehabilitation program
(Dash, 1974). ‘Even when resources are available, they may not be used.
Police have a narrow view of appropriate referral agencies. Sundeen
(1972) found that sometimes juvenile officers did not use available
referral resources because of ignorance of their existence or suspicion
of their appropriateness or effectiveness. Klein (as reported in
Wilbanks, 1975: 25) found that juvenile officers negatively perceived
free Clinics and‘other informal drug treatment faéilities with volunteer -
staffs. His evidence indicates that offiéers will refer oniy’to

~agencies that appear professionally organized. However, Sundeen ‘and
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Klein discuss juvenile officers; that they would hold negative views
of agencies they might perceive as competitors is not surprising.
Neither author researched opinions of patrol officers.

Wilbanks' (1975) supported Sundeen's contention that failure
to refer is often the result of a lack of knowledge of available
resources or a belief in ineffectiveness of referral agencies. He
confirmed Sundeen's belief that police will refer only to 'professional
community agencies. Juvenile officers ''seem to prefer agencies within
the formal juvenile justice system or [agencies which are] at least a
part of local or state government" (Wilbanks, 1975: 179). Most officers
indicated a preference for»agéncies providing psychologicai or psy-
chiatric evaluation.‘ Referrals increased noticeably when a referral
coordinator was available to the department. Liaison agents provide
feedback about the progress of treatment to officers handling the case.
They relieve officers from making decisions abput the appropriate
agency in any particular case and save them from having to initiate
follow-through. The Youth Services Bufeau is one example of a liaison
agency (Wilbanks, 1975: 106). )
Literature on alcoholic referral st:ongly supports the Pennsylvania

Crime Commission's position that intoxication should remain a cximinal

offense until an alternative system -- primarily detoxification programs

coordinated and controlled by public health officials -- is established
(Pennsylvania Crime Commission, 1969; Correctioﬁal‘Association,of New
York, 1975j. The underlying assumption is that incarcerétion of drunks
is tolerable, but detoxification is preferable. Nimmer (1971) disagrees
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and does not believe that removal of public inebriates from the
crimirnal justice system is dependent‘upon the establishment of
alternative treatment systems. The system of arrest and detention
is worse than no system at all. Nimmer does agree, however, that
if statutes require detoxification rather than dismissal there
should bé sufficient facilities to handle all apprehended alcoholics
(Nimmer, 1971).

Both existence and effectiveness of social service facilities

are associated with likelihood of referral. Gammage and Sachs (1971)

suggest that programs be external, but under police sponsorship and
control. They argue that police control would produce facilities
whose methods were in line with those sanctioned by police. Data
from an Oxnard (CA) survey of police officers support the belief
that perceived program effectiveness affects officers' attitudes toward
referral. Officers were more willing to place inebriates in only
those detpxification facilities they regarded effective in providing
long-term, involuntary treatment (Owens, 1973).  (Goldstein agrees,
stating that:

The inability of various service agencies to carry out the

tasks that the police are led to expect from them can be fatal

to a program in which referral is the major element. Police

stop using alternatives that appear to them not to accomplish

anything, and they revert to improvising responses as they

have done in the past (Goldstein, 1977: 84-85),

In another study, nine police chiefs complained that there
were noi enough detoxification facilities in(their communities to

handle drunks; their perception was Supported by the opinions of

inebriates undergoing treatment (Rubington, 1975). St. Petersburg
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(FL) Police Department crime statistics from 1975 confirm that
detoxification facilities are scarce; as a resuit nearly 7,000
public inebriates were jailed rather than treated even though
drunkenness was decriminalized in 1971.

Several authors note that police agencies are well suited to
handling domestic crises (Cumming, Cumming, and Edell, 1965; Fursten-
berg and Wellford, 1973; Irwin, 1974; and Treger, Thomson, and
Jaeck, 1974). But they and others add that police are not always
the most effective resource agency (Aguilera and Messick, 1974;
Coffey, 1974b). Aguilera and Messick.(1974) compare police crisis
intervention services with those of mental health agencies; they
find that when police are not trained to deal with crisis calls,
or when they need to provide more help than their resources permit,
referral should be their primary alternative. Coffey (1974b) |
suggests that police emergency services are greatly improvedyby
the availability of outside resources.

Police officers often welcome help from skilled social service
agencies, but usually have little knowledge of agéncies that provide
counseling to individuals involved in domestic crises (Cumming, Cumming,
and Edell, 1965; Treger, 1972a, 1976b). Coffey (1974b). suggests
that police refer to clergy, doctors, psyéhiatrists, psychologists,
and school and marriage counselors, noting that welfare-agenciés'can
often provide police with community resource directorie;.  Bard sfates
that most mental heélth services are unknown to peoplekﬁost‘in need

of their services -- lower income, poorly educated families. He
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recommends that police use ‘domestic crisis calls as an opportunity
3
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N
to introduce these families to appropriate community social service

Tresources.

Service agencies are often overburdened, making it difficult
to assume the added case load of police referrals. Bard (1970b)
reports that, with mincr exceptions, agencies in New York City could
not adapt their policies and practices to demands made on them by
the FCIU. The 2-hour agency workday is poorly suited to the 24-
hour demands of domestic crises. Liebman and Schwartz (1973) note
that not only are the police the only agency equipped to deal with
violence that often accompanies family disputes, but that community
agencies lack Sufficiént manpower, expertise, and desire to deal with
violence. Hours of operation are short and training is poor. Even
more importantly, citizens often distrust’mental health professionals
or are unaware of fheir services.

Several authors feel that social agencies need to make adjust-
‘ments in providing community services. Farmer and Kowalewski recommend
that communities work together in planning and implementing social
service programs. They cite a number of programs that have taken
this approach and suggest that mutual‘planning results in better
service to clients (Liebman and Schwartz, 1973; Kowalewski, 1975;
- Farmer and Kowalewski, 1976} .. Bard (1975) affirms the need for
creating and maintaining a functional relationship between community
social agencies and the police -- what he calls a '"referral network"
-- and emphasizes the necessity fqr police to obtain feedback from

referral agencies. Driscbll, Meyer - and Schanie (1973) also recommend
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formal procedures and organization, but suggest using established
crisis centers that provide referral and follow-up services.

Most literature concludes that whether or not police should be
concerned with social service calls, the fact that they are indicates
‘that community agencies are not providing necessary services. Various
methods of organization have been suggested for remedying the situation,
including appending internal social service agencies to police depart-
ments, giving police more input into, or control over, external referral
resources, providing police officers and citizens with more defailed-
and useful information about existing social service resources, and
establishing new (or improving existing) communication systems between

police and social service agencies.

Hypothesis 4: Police Officer Characteristics

Given the high degree of officer discretion and the usual
lack of firm departmental guidelines, several authors have suggested
“that officer attributes and attitudes directly affect likelihood of
réferral. Though numerous experts have recognized the importancekof
individual officer attitudes in determining referrél, few have studied
them systematically (Duxbury, 1973; Klein, 1973). Most literature
concentrates on two officer characteristics: their opinions of péiicé
sqéial service proviSion and the extent ahd infiuence 6f their‘ |
social service training. : |
| As ﬁdted préviou31y} somé'officéfs conéider soqigl‘sefvicé

work‘aIWaste of their time and skills, an illegitimate aspect.of k X
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police work, or simply a nuisance (Bard, 1970a; Cummins, 1970;

Parnas, 1971; Driscoll, Meyer, and Schanie, 1973; Rubington, 1975).

It has even been suggested that some officers may become so frustrated
at what they perceive as an overconcentration on social services

that they are driven out of the profession (President's Commission,
1967a).

Few empirical studies support speculations about officer
attitudes and their influence on case disposition. One, McEachern
and Bauzer's (1967) study of the Santa Monica (CA) Police Department,
showed that likelihood of juvenile referral varies among officers:
some officers were more likely to request petitions to juvenile
courts than others, regardless of the allgged offense. Goldman's

(1969) study of more than 1,000 juveniles arrested in Allegheny
County (PA) indicated that differential selection of juveniles for
court appearance was based upon officer attitudes. Officers' de-
cisiohs were influenced by attitudes toward police roles, juveniles,
parents, perceived offenses, and courts. Wilson's (1968a) two-city
study revéaled that officers were less likely to arrest juveniles
if they thought the case was of little consequence or would not hold
up in court,

Piliavin and Briar (1964) indicated that police formed stereotypes
~of delinquent youths and decided cases on the basis of those stereotypes:
juvenilés who were s;ruffy and- poorly dressed were moTe frequently
sfopped and interrogated by patrol officers than clean, neatly dressed

youths. The neater the offender's appearance, the greater his chance-
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for referral. Cicourel's (1968) study of police and probation
officers also examined how case disposition was affected by officer :
categorization of juveniles. Juveniles were considered delinquent

on the basis of officers' expectations of their politeness; sincerity,
and family situation.

Wilbanks identified four variables related to referral decisions: .
nature of the offense, characteristics of the offender, depgrtmgntal
policy or organization, and availability of community social sewvice
agencies. How the officer perceives these variables is the important
factor. YAll four categories have one common unifying thread -- they:
have to be filtered through the perception of individual officers in
the juvenile units" (Wilbanks, 1975: 26). Officer perceptions deter-
mined the importance of these four variables; proﬁerly stated, the
variables are the officer's perception of the nature of the offense,
perception of the characteristics of qffender,‘perception of depart-
mental policy or organization, and perception of the aVailability
of community social service agencies. Wilbanks examined 6ffiger
perceptions of departmental policy, arguing that this would produce
data more useful to policymakers than that derived from studies
of the other three variables, He found, however, that officer policy
perceptions make litile difference to refeiral decisions.

The second‘majorfcharacteristic influencing officer attitudes
toward referral is the amount of Soéial service training'they,receive.
Coffey (1974b) argued that police should not ehgage in‘counséliﬁg:

citizens, and that training officers in crisis intervention methods



90

would enable them to make more appropriate referrals. McGee stated
that because officers are not trained to handle domestic crisis calls,
they should refer as many cases as possible to crisis intervention
centers. If police perceive centeis to be staffed by competent proF
fessionals they will probably refer more frequently than if they
perceive the staffs to be incompetent (McGee, 1974).

Parnas (1967) supports Coffey and McGee, suggesting that police
should receive more training and refer cases to competent agencies |
as often as possible. He also suggested that most officers favor
temporary adjustment of disputes rather than arrest. Lengthy training
sessions are not required to teach police proper crisis‘management
techniques; common sense and proper attitudes, acquired through ex-
perience, are the most realistic and effective methods (Parnas, 1971).

Sandler and di Grazia (1976) note that police training in crisis
intervention is poor. Formal training is less important than peer
attitudes toward referral, which dictate officers' decisions in the
field. Bard (1975) argued that referral is appropriate only if
officers are adequately trained and have a working knowledge of
avaiiableycommunity resources.

Tn discussing juvenile referral, authors have often linked
officer training to "professional“ police attitudes. Using number of
years of education, number of friends on the police force, and member-
ship in police officer aséociations as his criteria for professional-
ization, Sundeen concluded that training increased officer professional-

ization, but lessened the probability that officers would refer.
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Officers in professional departments followed certain norms and
adopted more formal, legalistic methods of case disposition. Officers
who were less professional, but more attached to their communities,
were more likely to refer. (Sundeen, 1974a, 1974b).

Most studies of police professionalism deal with juvenile
case dispositions other than referral. They find that the more
training an officer receives, the greater the perceived competence

in handling juvenile cases and the less the perceived value of referral

.(Gibbons, 1970; Wilson, 1968a; Brown, 1973). Wilson's research

indicated professicnal training had a-direct effect on juvenile
handling: ‘the more professional the officer the less discrimination
in handling, but the more severe the disposition. The profesﬁional‘
officer directed more juveniles to court than did the non?rofessional.
The less professional the officer, the greater the empathy for ju-
veniles and the greater the likelihood of referral (Wilson, 1968a).

Cumming, Cumming, and Edell (1965) synthesized arguments on
professionalism and referral by stating that rather than increasing
referral, professionalism increases the likelihood that training will
include methods of dealing with social service prévision and will
equip the officer with social work skills. Gibbons and Blake (1976)
took the opposite viewpoint, arguing that creation of diversion or
referral programs altered traditional officer‘practices‘and attitudes;
if referral systems exist, officers will use them -- especially if .
they perceive them as effective in helplng cllents

“Unlike most 11terature on Juvenlle and domestic crlsls

referral alcoholic referral 11terature does not dlscuss effects of
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officer attitudes and characteristics. It mentions the effects of
training and focuses on officers' knowledge of the etiology of
alcoholism and their awaré;ess of available community services.

Although opiniqns that police should be trained in handling
drunks and in using community treatment centers were expressed
before efforts to decriminalize public intoxication (Matejicka, 1963),
most literature has followed legal and social changes. The Task Force
on Drunkenness (President's Commission, 1967¢) recommended ending
incarceration and called for additional police training. Emphasis
on training was fostered by opinions that the shift away from the
criminal justice system and toward detoxification centers had sig-
nificant impact on police procédures; officers needed training and
preparation to understand the new system (Nimmer, 1971; Zylman, 1971;
Goldstein, 1977). Police had to be taught to recognize and treat
alcoholism as a disease rather than as a crime. Acceptance of referral
of drunks to treatment centers depended ¢n program management, with
police favoring long-term detention of inebriates (Owens, 1973). Police
attitudes toward skid-row drunks had in the past led them to make
unnecessary arrests in attempting to resolve social problems (Pittman,
1975).

The underlYihg assumption of most recent literature is that
dispositioﬁ'of public inebriates is dependent on officers' understanding
of the problem: once officers know the etiology of alcoholism, they
will prefer referral to arrest. 1In Oxnard (CA) knowledge of alcoholism
and of treatment centers increased officer willingness to refer (Owens, 1973).

A study conducted on a Navaho reservation indicated that increased police
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awareness led to favorable attitudes toward referral (Stratton, 1973).
Piper and Rivers (1975) found that with increased knowledge of the
needs and problems of drunks (obtained largely through training)
officers began to lose their féeling of "helplessness' when dealing

with public inebriates and made more referrals to treatment facilities.

Hypothesis 5: Characteristics of the Offender

Characteristics of offenders often predict officers' referral
decisions. Few studies discuss attributes of citizens who call the
police for services, victims of crime, or complainants in criminal
cases. The literature on characteristics of juvenile offenders ;s
much larger than that on either public inebriates or persons involved
in domestic disputes. Much of it is based on empirical data. Much
of it discusses how offenders' characteristics affect court disposition.
(For a brief review of some of these studies, see Cohen, 1975a.)

Six variables are repeatedly mentioned as important to the refertal
decision: offenders' race, age, sex, demegnor, prior record, and
family background or socioeconomic status. Although data is extensive,
researchers disagree in their interpretations.

Sociologists haveiargued that rate affects disposition by
juvenile officers, but results of empirical studies on police referral
conflict. Most evidence indicates no relationship when other factors
are controlled. Goldman found that more Black children than White
children were sent to juvenile court, but that Black children had

committed more serious offenses and had a larger number of previous
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contacts with police. . Goldman suggested that seriousness of offense
and prior record explained his findings, but did not institute controls
and examine the separate effects of race (Goldman, 1969).

Other authors have attempted to control for seriousness of
offense and prior record to assess the independent effects of race.
Terry (1967) found that race did not significantly affect juvenile
officers' decisions to refer delinquents; only 1.7 percent of Blacks
and 1.4 percent of Mexican-Americans were referred to social or
welfare agencies, compared with 2.1 percent of Whites. Terry, however,
concentrated on the impact of race on number of juveniles sent to
court., In their study of more than 1,000 juvenile cases drawn from
the Los Angeles County Sheriff's Department's Central Juvenile Index,
McEachern and Bauzer (1967) found no evidence of consistent and sys-
tematic differences in juvenile case dispositions by race. Shannon
(1963), in a study of more than 4,500 juveniles apprehended by the
Madison (WI) Police Department, found no racial bias in referral or
court petition. Weiner and Willie (1971) also found no significant
cortelation between case dispoéition and race in studies of police-
juvenile contacts in Washington (DC) and Syracuse (NY).

Thornberry's study of a cohort of over 3,000 boys in Philadelphia
contradicts these findings. He examined dispositions of White and
Black offenders at several criminal juvenile decision points, including
police, and ooncluded that:

the data reveal that blacks are treated more severely than

whites throughout the juvenile justice system. At the levels

of the police and juvenile court there are no deviations from

this finding, even when the seriousness of the offense and

the number of previous offenses are simultaneously held
constant (Thornberry, 1973: 95). ‘
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Thornberry was primarily concerned with court petition. He found

no differences in methodology, sample, time period, or areas studied
that would account for his results contradicting those of earlier
studies., He speculated that controlling only for seriousness and
recidivism, and not for demeanor, family lifé, or attitude of the
victim, might have created the observed race-disposition relationship.
Yet previous studies had alsp controlled only for seriousness of
offense and recidivism. While the absence of additional controls
limits the impact of his findings, it does not explain the discrepancy
between Thornberry's study and its predecessors (Thornberry, 1973).

Other studies have found that race affects disposition. Piliavin
and Briar (1964) looked at the impact of juvenile demeanor on case
disposition and concluded that race influenced referral decisions.
Black and Reiss focused on demeanor, but found a higher arrest rate
among Black than White juveniles. Because Blabks were more likely
to commit serious offenses leading to. their higher arrest rate,
there was no evidence of systematic police discrimination against
Black youth (Black and Reiss, 1970).

Age of offender is another characteristic assumed to affect
officers! referralydecisions. Goldman (1969), McEachern and Bauzer
(1967), Terry (1967), and Thomas and Sieverdes (1975) all found that
age was significantly related to case disposition., Younger offenders
are usually given iéss severe dispositions and are more likely to be
referred than older offenders. The latter tﬁo studies held seriousness

of offense constant and discovered that theée correlation between age
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and disposition was reduced, but still significant. In her study

of Youth Services Bureas, Duxbury compared ages of individuals referred
to YSBs with those sent to the probation department and concluded

that the referred youth were slightly younger (Duxbury, 1973).

Goldman attempted to determine the influence of offenders'
sex on police disposition. In a study comparing disposition of
juveniles known to both police and courts with those known only to
police, he found that police did not discriminate against women;
although the number of females was small, women were no more likely
to be petitioned to court than men (Goldman, 1969). Terry's study
of police disposition of juvenile cases in an industrialized Mid-
western city concluded that most cases referred to social agencies
involved incorrigibility and sex offenses. Female sex offenders
were more visible to police than males and were more likely fo be
referred to social agencies; while 7.4 percent of females were referred
to outside agencies, only 0.8 percent of males were referred (Terry,
1967) . Similarly, McEachern and Bauzer (1967) found differences by
sex in police handling of juvenile offenders when type of offense was
controlled.

Demeanor of offenders on apprehension is a fourth variable
hypothesized to affect police referral decisions. Piliavin and Briar
(1964) considered it the most important predictor of police decisions
in cases involving minor offenses and in some involving major offenses.

They noted that officers have little access to information about ju-

veniles:
Both the decision made in the field -- whether or not to bring
the boy in -~ and the decision made at the station -- which
~disposition to invoke -- were based largely on cues which emerged

from the interaction between the officer and the youth, cues from

which the officer inferred the youth's character (Plllav1n and
Brlar, 1964 : 445)
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Wilbanks, in his literature review, notes that:
Since Piliavin's and Briar's study utilized the observation
technique rather than relying upon written police records it
may be that correlations between race and socio-economic
status (as found by Thornberry) and disposition are spurious
in that black youths may receive more severe dispositions due
to their failure to show the proper demeanor (deferrence to
authority, contriteness, politeness) (Wilbanks, 1975: 16-17).
Black and Reiss (1970) found probability of arrest strongly
related to the offender's demeanor. Juveniles contacted by police
who are overly solicitous or unduly disrespectful of officers are
more likely to be arrested than juveniles expressing moderate and
realistic amounts of respect. Two other observation studies, by
Emerson (1969) and Cicourel (1968); indicated that officers' per-
ceptions of juvenile attitudes affected referral. Another series of
articles dealt with attitudes of offenders and their parents: when
juveniles were cooperative and parents appeared sincerely interested
in the child's welfare, likelihood of arrest declined while that of
referral increased (Gross, 1967; Gold, 1970; Kobetz, 1971; Klein,
1973; Chamelin, 1975). Gold's study of delinquency in Flint (MI)
indicated that juveniles committing delinquent acts oVerestimeted
their chances of being caught by police, but that thesekestimates
did not deter them. ‘The study implied that police did not iﬁtimidete
delinquents, that apprehended juveﬁiles tended to defy police authOrity,:
and that likelihood of referral decreased accordingly (Gold, 1870). |
Gibbs (1974) noted that the attitude of juvenile auto thieﬁes‘

changed from time of apprehension to time of court. sentencing.  Self-

esteem increased after court disposition, spggesting that attitudes
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displayed upon initial contact with police officers are subject to
change, whether or not referral is offered. Police bfficers base
referral decisions upon attitudes of juveniles at contact. Referral
decisions may thus be founded in part upon temporary juvenile atti-

tudes associated with apprehension rather than upon permanent attitudes
or belief patterns (Gibbs, 1974). Pink and White's (1976) observation
that offenders who ''go straight" appear to do so independently of

their experiences with police or corrections complement Gibbs's findings.

Sullivan‘and Siegel (1972), using simulation techniques, dis-
covered that offender attitudes were c:itical to. officers' decisions
on case~disposition. If police perceive resistance to authority or
disrespect, they often impose severe sanctions; - If juveniles are
restrained and cooperative they are perceived as having a 'good
attitude'" and are more apt to receive léss severe dispositions.
Juveniles with prior records or ﬁolice contacts are much more likely
to receive severe dispOsitions and less likely to be referred. Most
studies examining this factor found it significantly retated to
severity of disposition (McEachern and BRauzer, 1967; Terry, 1967;

Sellin and Wolfgang, 1969; Thornberxry, 1973).

A sixth and final characteristic hypothesized to affect referral
is offender socioeconomic status or. family background. Aédin, empirical
analysis has provided contradictory results, Shannon (1363) reported
that middle- and upper-class juVeniles were less likely to be sent to
court than were lower-class youth. Stratton's (1975) study of juveniles

referred to a police counseling program in San Francisco (CA) indicated
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that ratings of the program varied with participants' socioeconomic
status. Thornberry (1973) also argued that socioeconomic status was
an accurate predictor of police case disposition. He found that lower-
class juveniles were given more severe dispositions.than juveniles
from higher-class backgrounds. This relationship held when serious-
ness of‘offense and number of prior offenses were controlled.

McEachein and Bauzer (1967) found fhat the more stable the
juvenile's family background, the less likely police were to send
him or her to court. Along with Terry (1967) and Weiner and Willie
(1971), they concluded thét socioeconomic status wés not significantly
related to police dispositions when seriousness of offense and re-
cidivism were controlled. While Terry and McEachern and Bauier
measured only individual offendérs' socioeconomic status, Weiner
and Willie and Shannon examined neighborhood socioeconomic status as
well; it too had no significént effect-on,juvenile officers' case
dispositions. .

Several other studies propose that offenders' family background
is significantly related to police case dispésition. Emerson {1969)
and Cicourel (1968) argue thét the determining factor is not socio-
economic status, but officers’ peréeptiohs of the family's ability to
control the offender if he or she is not sent to court. LoWer-class‘
parents are viewed as less able to exercise’ control or to ensure |
that offénding juveniles will actually céntaet an agenéy if,referied.
Cicourel states that’police are biased~against tﬁe lower class; »

middle-tlass families provide the model fof“ideal'home life, ‘EmerSOn‘
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disagrees, maintaining that police deal almost entirely with lower-
and middle-class families and recognize important distinctions.in
family lifestyles. Police are much more concerned with whether
parents can maintain confrol or direct children to referral agencies
than whether there is a father in the home or an intact marriage
 (Emerson, 1969). Given conflicting empirical evidence, it is not
clear whether juvenile disposition is based on the status and life-
style of offenders or on other factors.

Complainant and victim preferences regarding disposition in
juvenilelcases~may influence police case handling. Black and Reiss
(1970) found that complainants' preferences were a strong deter-
minant of arrest and that Black complainants were more likely to
demand an arrest than were Whites. Hohenstein's (1969) study of
more than 500 Philadephia delinquents produced similar conclusions.
Offenders are less likely to be‘afrested if the victim expresses a
preference against proseéution. When victims express no pfeferepce,
variables such as prior record and seriousness of offense are likely
to dictate officer decisiéns. Chamelin (1975) hypothesized thaﬁ
attitudes of all individuals involved in police-juvenile encounters
(pffenders,‘victims, complainanfs, families) helped determiné officers’
referral decisions.

Literature on characteristics of publi;’inebriétes and persons
invofved in domestic crises is minimal. Attribttés, when diséuésed

at all, usually focus on socioeconomic status. In one of the earliest

. . " . » - ’ - 3 “ . . ) 1‘
major studies of ’'chronic police-case inebriates," Pittman and Gordon
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)
(1958) showed that characteristics of arrested drunks were signi-
ficantly different from those of the rest of the pqpulation. Arrested
inebriates tended to live alone and were usuaily male, poor, older
(average age about 48 years), and often either Irish or Black. This
and similar studies, by pointing out that alcoholism laws were not
impartially applied, may be largely responsible for the movement

away from incarceration. - The discriminatory practice of arresting
skid-row drunks while taking others home to sober up has been attacked
by Stern (1967); G&ad, Goldberg, and Shapiro (1971); Nimmer (1971);
and Goldstein (1977) , among others.

Nimmer argued adamantly that "It is untrue that the basic issue
has to do with drunks; it only has to do with skid-row drunks'' (Nimmer,
1971). Stern, in discussing this discriminatioﬁ, states that:

it may be debatable whether drunkenness is so antisocial,

so immoral amd so contrary to our ethics that it spould

be punishable by criminal laws. - But it is not debatable

that the system, if it does continue, must act in a non-

discriminatory manner . . . every person drunk 4in public

should be arrested, or none at all (Stern, 1967).

Stratton (1973) favors referral‘to detoxification programs, but
argues that middle- and upper-class people are normally opposed to 
submitting to such potenﬁially humiliating and taxing treatment. Most
of the people who enroll in detoxification programs will thus be poor.
Grad, Goldberg, and Shapiro (1971) draw similar conclusions, arguing
against iﬁvoluntary commitment to.detoxifiéation facilities. They
feel that if police are authoriZéd'to transport inebriétes to treat-
ment centers against their will; then trangpqrtation for alliinebriated~

~ persons picked up by police should be required to avoid discrimination
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against skid-row drunks. They also note that:

laws against drunkenness are almost exclusively applied

against the poorly dressed lower class drinker, or against

the "skid row'" drinker. Sometimes this bias is overt. Most

often it is the result of rather arbitrary police practice.

The well-dressed inebriate who has taxi fare in his pocket is

rarely arrested by the police, even if he is staggering,

talking incoherently, or reeking of liquor (Grad, Goldberg,

and Shapiro, 1971: 12).

Discrimination in case disposition is also criticized because it
burdens police officers. Rubington (1975) and Pittman (1975) discuss
problems created for officers directed to enforce social norms, making
them appear to perform more social work, and fewer law enforcement,
functions.

Family crisis literature contains little information on types of
individuals involved in domestic disputes. Cumming, Cumming, and
Edell (1965); Parnas (1967); and Bard (1970b, 1975) observed that the
poor and uneducated are most likely to call police for help in do-
mestic crises. Parnas claims that people in crisis who call police
are more likely to be arrested than referred if they are poor.
Victims in domestic disputes seldom secure warrants when advised by
police to do so; they also decline to prosecute or serve as witnesses
at trials. Parnas notes that voluntary referral depends upon citizen
efforts to initiate agency contact; these efforts are less likely to be

made by the poor and uneducated -- those most likely to tall for police

assistance (Parnas, 1967).

Hypothesis 6: Community Service Conditions

Community service conditions create the environment in which a.

police department operates; service conditions include community size, -
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wealth, economic stability, region of the country, and other environ-
mental fea%ﬁres impinging on policing in metropolitan areas. They
affect the number and types of calls for service that departments
receive and the manner in which police referral systems are organized.
Although we expect varying service conditions to produce varying
referral practices, few studies have examined their impact. Most
investigations into service conditions involve community size and
location and discuss referral indirectly.

Some studies examine the relationship bétween community size
and police treatment of juveniles. ' Monahan (1969), relying on FBI
arrest-rate statistics from 1965-66, found variation in thé percentage
of juvenile offenders across communities, regions, and states. Cdn—
trolling for state and region, he found that urban-rural differences
accounted for much of the variation in reported rates. The lowest |
percentage of minors were arrested in rural areas. Police in both
large cities and rural areas were more likely to take court action
against juveniles than were police in\medium—sized cities.’ Police in
large cities handled a pr0portionate1y\higher volume of juvenile cases.
Although a lower‘percentage were sent to\éourt from largé citiesithan
from rural areas, a higher percentage were Petitioned in larger cities
than in medium-sized cities. Referral is thus more likely in medium-
sized cities than in either large cities or‘rural communities -- possibly
because of‘community norms or officer familiarity with’existing réferralf
agenCies. |

Shannon (1963) studied patterns of police handling of juveniles

in a medium-sized city'fromr1950-1955. Examining nearly 2,000 juvenilev 
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offenses, he found that the majority of offenders werrs released
or referfed to communityQagencies. The number of delinquent acts
resulting in police contact and referral varied significantly by
city zone; when type of offense was controlled, the relationship
betweén city zone and likelihood of referral disappeared.

Goldman (1969), in a study of juvenile offenders selected for
court appearance in four Pittsburgh-area communities, found that annual
arrest rates ranged from 12.4 to 49.7 per 1,000 children. Arrest rates
were highest in the community with the highest socioeconomic rating,
lowest in the community with the lowest socioeconomic rating and a
highly transient'populatiom. There was also wide variation among
communities in the proportion of serious offenses for which arrests
were made. Percentagesyof arrests for serious offenses in the two
larger communities were four or five times greater than percentages
in the two smaller cities. Differences ''might be accounted for by
reference to some aspects of the community such-as size and socioeconomic
status and the nature of the relation between the police and the public"
[Goldman; 1969: 282), While not focusing directly‘uPon either service
conditions or referral, Goldman's study suggests the possibility that
larger communities treat referral differently than smaller ones.

Since the two smaller cities arrest lower percentages of offenders -~
and éonceivably refer more juveniles\who have committed minor offenses
-~ the hypothesis that likelihood of referral is less in larger com-
munities may be correct. Even though‘a large city may support a gfeater
‘number of referral agehéies, there is no guarantee that police will

refer individuals to those agencies.
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Other studies have mentioned the role of city size in police
case disposition. Ellingston (1948) hypothesized that in £ural areas
the percentage of minor offenses in which police are called is lower
than in urban areas. LaFave. {(1962) indicated that the likelihoad of
juveniles being warned and released by police is negatively related te
city size. Except for minor offenses, where no relationship is dis-
cernible, likelihood of a warning after arrest is positively related
to city size. :

Other publications examine additional service condition variebles.
Klein (1973) suggested that frequehcy of police referral varied with
k ameunt of pressure applied to police agencies by special intefest groups;
the more groups organized to monitor juveniles' rights, the greater the
pressure to keep offenders out of court. Wilson (1968a) suggested that
unofficial action by police officers in the field is more likely if
community wealth and socioeconomic status are high, O'Connor and Watson
(1964) noted that existence of specialized juvenile units appeared to be
a regional phenomenon; more than 89 percent of poiice agencies in Pacific
states had established such units by 1964, eompared to only 58 percent
in New England states. Other facﬁors being‘equal, we would expect mere
internal referral in Pacific states than in New England states.

In a discussion of domestic‘crisie intervention, Chapman and Sonen-
blum (1972) note‘thatecommunity expectations are en importent influenceee
on poiice behavior. Kowalewski‘(1975) stafes that reeentif,theré.hag - e
kbeeﬁ a sharp rise in citizen expectations:of efficiency of local police

service -- including an increasekin the types of social serviees,expected.'~
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Mintz and Sandler (1973) propose that levels of community respect and
cooperation directly influence overall officer morale and job satis-
faction. Bard (1975) feels that referral is appropriate only when
the officer has a gocd knowledge of the cultural characteristics of
the population and of community resources.

Coffey (1974b) speculates that the public is concerned with the
existence of criminal behavior rather than with enlightened discussions
of thé reasons for that behavior. This concern focuses attention
dinéétly on police. Community tolerance and police effectiveness are
cited as conflicting influences on the amount and type of community
resources supported. Community norms may dictate existence of social
service agencies and specialized police units; referral systems are
often at the mercy of these norms and the manner in which they allow
police to allocate resoufces.

Treger is among the few authors considering effects of community
service conditions on development of police referral programs. After
establishing his police social work team model in Wheaton and Niles
(IL), he tested its adaptability to different communities by expanding
it to Maywood (IL), an integrated community with a large minority
population and a small tax base. Treger observed that minorities often
distrust new, government-sponsored programs established within tradi-
‘tional settings, such as a police department.  Communities with low
tax bases often cannot establish referral programs because they lack
matching funds required by federal regulations. Treger concluded that
regardless of tax base, with extra effort by social workers his model

could be equally successful in all communities (Treger; 1976b} .
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Hypothesis 7:- .Legal Context Governing Pelicing

The decision to refer is often‘based on the legal context of a
case. The introduction to this chapter discussed the major contri-
bution to that context: statutory and case law. Partly because of
the creation of the juvenile court and its effects on offenders and
consequent court decisibns, referral is becoming an accepted means of
juvenile case disposition. A series of court cases supporting decri-
minalization of public intoxication helped establish detoxification
centers and mechanisms for police referral. The legal context is
not only a product of existing laws and court precedent, but of such
factors as seriousness and type 6f offense, numbér of‘previous police-
offender contacts, presence and attitude of witnesses and complainants,
and court policies.

0f these four variables, seriousness of offense has received
the mbst attention in the literaéure. Numerous studies of police-
juvenile relations consider it crﬁcial to the referral process  (McEachern
and Bauzér, 1967; Terry, 1967; Adams, 1968; Goldman, 1969; Black and
Reiss, 1970; Gold, 1970; Kobetz, 1971; Sullivan and éiegel, 1972;
Cressey and McDermott, 1973; Thornberry, 1973; Chamelip, 1975; Thomas
and Sieverdes, 1975); Several have suggested that the more seriqus
the offense, the less likely police will be to iefer’offenders. '(Seé‘
discussion‘of Hypothesis 5.)

Type and seriousness 6f offense'frequently appear as controis
for offender characteristics such aS’sex,'race,’age,:andfsoéiogconOmic‘

status. Although these characteristics are often positively associated
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with likelihood of referral, the strength of association usually
diminishes when seriousness of offense is controlled. (For a good
example of studies of this type, see Terry, 1967; but for a study
controlling offender characteristics and examining the variance in
seriousness of offense, see Thomas and Sieverdes, 19%75.)

The greater the number of previous offenses or contacts with
the police, the less likely a juvenile's chances of referral. Most
studies examining this variable have shown that referral is more
likely fdr first offenders than for recidivists (Gross, 1967; McEachern
and Bauzer, 1967; Terry, 1967; Gold, 1970; Kobetz, 1971; Thornberry,

.1973; and Thomas and Sieverdes, 1975).

The third offense-related variable, which has received much less
examination, is the attitude or presence of victims or complainants.
Hohenstein's (1969) study of a 10 percent sample of all reported de-
linquency offenses in Philadelphia in 1960 showed that victims'
attitudes, measured by whether they indicated a preference for pro-
secution, was the best predictor of police disposition -- even better
than prior record or seriousness of offense. In cases where victims
or wiﬁnesses are identified by police, prosecution is more likely than
referral. |

A fourth factor in the legal context is the existence of court
policies governing specific juvenile offenses. Inysome jurisdictions
courts may refuse:to hear certain cases; in ofhers judgeé may establish
records of consistently issuing particular decisions based on tech-

nicalities of the arrest (Bindér,_Green, and Newkirk 1973).
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Court decisions have affected referral of public inebriates
more than referral of either juveniles or persons involved in domestic
crises. Unlike the case of juveniles, almost no police referral of
drunks occurred before courts decriminalized public drunkenness. The
ﬂniform Alcoholism and Intoxication Treatment Act of 1971 -- originally
a Washington state law, but since enacted in part or in full by a
majority of states -- has legitimized referral. The Act makes most
detoxification programs voluntary (with the exception of emergency
situations) and authorizes police to trénsport public drunks to treatment
centers or to their homes (Correctional Association of Neiw York; 1975;
Truax, 1972).

Selective appliéation of criminal sanctions was largely ignored
until the court decisions of the 1960s. = These decisions marked judicial
expansion in the scope of inebriates' rights secured by the Eighth
Amendment and the equal protection clause of the Fourteenth Amendment; the
courts made it more difficult for selective law enforcement,; which had
resulted in the incarceration of only indigent inebriates.

Goodman (1975), Nimmer (1971), and others are still concerned that
an inebriate's prior record or socioeconomic status will be major factors
in granting or denying his or her release by police. Although in California
and other states, selective referral is unconstitutional because it
discriminates against repeat offenders,‘officer discretion is oftenk
“unchecked and referral is implemenfed on a case-by-case basisf
Variation in state statutes also allows comparative study of policef“

practices (Grad, Goldberg, and Shapiro, 1971; Nimmer, 1971). Most
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literature favors decriminalization of public intoxification, but does
not suggest that this alone will solve all social and behavioral prob-
lems associated with public inebriétion. Many states with decriminali-
zation laws have found that they must also devise statutes authorizing
police to transport and commit drunks to emergency treatment centers
(Goldstein, 1977), Grad, Goldberg, and Shapiro's (1971) comprehen-
sive work describes various state alcoholism laws and lists recom-
mendations for statutes providing patrol officers with legal safe-
guards necessary for handling public drunks. Nimmer (1971) also de-
scribes various methods of dealing with public inebriates in effect

in Chicago; St. Louis; Washington, D.C.; and New York City.

Unlike police handling of public drunks, where statutes dictate
the direction and extent of officer involvement, there is often little
pol}ce can legally do when intervehing in domestic crises, They may
be called before any law violation has occurred. Unless they can locate
a complainant willing to press charges, officers must attempt to rec-
tify situations as best they can. It is impossible to make referral
decisions based on seriousness of offense when no offense has been
committed or when no complainants come forward. Individual judgment
rather than statutory law determines police behavior in crisis situations.

Officers do not, however, operate in a legal vacuum in responding
to family crises. Depending on the situation, officers may decide a
violation has occurred and make appropriaie érrests. ‘Parnas (1971)
notes that officers are more likely to arrest in situations of violence

between strangers than in cases of family violence; in the latter,
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police will often seek temporary, on—the—écene adjustment, or make‘
referrals to community agencies. .
Occasionally laws obstruct effective referral procedures. Many
juvenile probation units cannot provide direct services after police
intervention because tﬁey are restricted by law to cases involving
delinquency. Clients served by these units must be declared delin-
quent prior to referral. Officers may not be able to divert delinquent
or potentially delinquent youth without labelling them -- a process that

referral tries to prevent (Coffey, 1974b).

Hypothesis 8: Police Agency Resources

Discussion of the influence of police agency resources, eithér
fiscal or personnel, in establishing internal referral programs is
infrequent. There is even less examination of their effect on external
referral agencies. Yet it seems likely that, among other factors, non-
judicial handling of offenders is partly a result of the size of a police
agency's budget: |

As-in any other aspect of administration the allocation

of scarce resources requires a policy decision concerning

which. laws shall be enforced vigorously and which in less
intense fashion. This is tantamount to saying that although
the policy-maker knows in advance that a number of violators
will go unpunished, he nevertheless consciously sets up his . .
resources to permit such non-enforcement in order to operate
more effectively in coping with other crimes (Abernathy, 19GZ: -
475 .. ' S ‘

Departmental priority assigned to social service cases determines

the amount of resources expanded on enforcing laws pertaining to ju- =

veniles and public inebkwriates and thevefore may~affect'1ikelihood‘of
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referral. Departments assigning low priority to social service
cases may refer more often than others, ceteris paribus, to avoid
draining scarce resources,

LaFaveb(1962) agrees that departmental budgets influence police
priorities. = Lack of money and manpower prevént police from arresting
all offenders and encourage officer discretion. Departmental budgets
also affect internal referral. In his study of the New York City Police
Department's Juvenile Aid Bureau, Kahn (1951ic) pointed to a lack of agency
resources as a primary cause of what he considered the failure of the
JAB; lack of facilities and trained personnel, both attributable to
insufficient funding, added to the unit's ineffectiveness.

Coffey cites budget restrictions as influencing a‘community's
decision to institute referral programs. Beéause their resources are
limited he argues that when possible, police administratrators should
channel resources into law enforcement functions; domestic crisis cases;
among others, should be directed to outside agencies (Coffey, 1974b).
Parnas (1967) notes that allocating personnel to social service tasks may
adversely affect police ability to fulfill law enforcement funciions.

In part because of this concern about limited resources, state
and federél grants have funded most internal police referral programg.
Their intent is to offer initial sup?ort for experimental programs; if
successful (according to specified criteria), the department or 1oéai |
COmmunity’must eventually assume responsibility for continuation

of the program(s).
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Klein (1976¢2) and Sandler and di Grazia (1976) argue that pro-
grams funded by outside sources rarely last beyond the lifetime of
the grant, that police agencies abandon most referral programs once
state or federal support is removed, and that successful projects
must rely on municipal funding alone. There are documented cases
of internal programs that have received local support. The Greece (NY)
Police Department's Youth Division civilian in-house counseling project
is one example. Treger (1976b) reported that his programs in
Wheaton and Niles (IL) were continued with local funding after they
had exhausted money from outside sources. What percentage of referral
projects can survive on local funds, and at what extent of their original
funding level, is a question for future research.

Klein and Teilmann (1976) point out that in-house diversion
projects initiated by local police officers are more likely to survive
than those supported by outside funds. While outside funding may ''buy"
a higher referral rate, it does not buy a higher level of officer
commitment or enthusiasm:

Further, since such funds are often used to purchase services

from outside agencies, there is little material gain for the

police in this arrangement . . . Another implication is that

committed departments would refer more cases if they were given
the outside funds to do so, Of course, funds usually go to the
departments which do not, of their own accord, have referral

programs . . . Source of funding seems to be a pivotal variable

[characterizing] departments as more committed or as less

committed to referral (Klein and Teilmann, 1976: 15-16).

The effect of agency resources on likelihood-of‘police referral

is unclear from the literature. Departments with suitable funding may -

wish to handle cases internally where possible, ot’they may ‘increase
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the number of cases handled, thereby increasing referrals to outside
agencies. What is clear is that police referral projects are usually
initiated by outside funding, and their longevity is dependent on

community support.

Hypothesis 9: Police Discretion

The debate about effects of police discretion has been long
and bitter. Some legal experts have objected to the prospect of
increased police discretion in handling noncriminal calls (Goldstein,
1960; Kadish, 1962; Davis, 1969). Others have argued that discretion
is proper -- especially in dealing with moncriminal calls (Abernathy,
1962; LaFave, 1962; Parnas, 1971; Thomas and Sieverdes, 1975; Gold-
stein, 1977}. The President's Commission recognized that:

The police should openly acknowledge that, quite properly,

they do not arrest all, or even most, offenders they know

of. ‘Among the factors accounting for this exercise of

discretion are the volume of offenses and the limited

resources of the police, the ambiguity of and the public

desire for nonenforcement of many statutes and ordinances,

the reluctance of many victims to complain, and most impor-

tant, an entirely proper conviction by policemen that the

invocation of criminal sdnctions is too drastic a response

to many offenses (President's Commission,,1967a: 106).

Police patrol officers exercise considerable discretion and
often determine suitability of arrest without direction from superiors.
Absence of enforceable departmental policies and the resulting officer
discretion influence referral, as we noted in the discussion of

Hypothesis 1. Discretion has at least three potential effects on

referral: it may render some dispositions legally questionable; it
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may involve coercion; and it may result in inequitable application
of the law.

Several scholars have noted the legal ambiguities of discretion
(Myren and Swahson, 1962; Davis, 1969; Goldstein, 1977)._ As Davis
points out:

A most astounding fact about police policy-making is that much

of it is unauthorized by statute or by ordinance, that some

of it is directly contrary to statutes or ordinances, and that

the strongest argument for legality rests upon legislative

inaction in the face of long-continued police practices.

Nearly all the policy-making power the police have assumed is

beyond the reach of judicial review. Extremely incorgruous

is the juxtaposition in the same legal system of enormous

undelegated power long exercised by the police without legis-

lative guides of any kind and often directly contrary to
policies embodied in legislative enactments, and a judicially
created doctrine that legislative delegations are uriconstitu-

tional without meaningful standards (Davis, 1969: 84).

Davis suggests that though laws often clearly state that certain ac-
tions are illegal, police officers may ignore the laws.. Referral
then depends on the discretion of individual officers.

'Piliavin and Briar argue that juvenile officers are an elite
group within a police department, exercising considerable discre-
tion in dealing with offenders. They attribute this use of discre-
tion to two factors: officers' reluctance to expose certain youth
to stigmatization associated with efficial police action, and agency
policies sanctioning discretion. In the dspartment studied, adminis-
trators stressed that juvenile officers should consider factors othexr
than nature of the offense when determining case disposition; the de-

partment demanded that juvenile officers exercise discretion (Piliavin

‘and Briar, 1964: 443).
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Although opponents of widespréad police discretion have noted
its potential for coercive control, there have been few studies at-
tempting to document coercion.  Schregardus (1974) has pointed out
that participation in a program for young drug abusers'was voluntary
and that juveniles' families had to request admission. Juveniles
referred by police were often given the choice of counseling or pro-
bation. Coercion was also evidenced in that uncooperative juveniles
could be returned to police for possible prosecution. Police dis-
cretion certainly includes the capability for coercion, but the ex-
tent to which coercion is invoked remains a subject for further study.

Police discretion may result in inequitable application of the
law. Numerous studies of juvenile diversion and referral have dis-
cussed offender characteristics and whether or not police discriminate
against specific groups. Empirical research is inconclusive. The
National Institute of Mental Health (1971b) and Thornberry (1973) have
shown that increased discretion results in inconsistent application
of the law. But Terry (1967) and McEachern and Bauzer (1967), among
others, found no racial or socioeconomic bias. (See the discussion
of Hypothesis 5,)

Discretion is: a more viable option in cases of juvenile delin-
quency and family disturbances than in cases of public‘intoxication.
Although some experts on alcoholism recognfié the discriminatory treat-
ment of skid-row drunks, they attribute this less to discretion than
to community norms or departmental policies (Grad, GOldberg, and

Shapiro 1971; Nimmer, 1971; Pittman, 1975). Prior to decriminalization
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laws, Stern (1967) argued that police treated inebriates with greater
belligerence and prejudice than they treated most criminals, largely
because of the discretion officers were afforded. The removal of
inebriates from the vagaries of discretion, forcing police agencies to
direct them to pfoper facilities, was a significant argument in favor
of decriminalization (Pittman, 1975). Yet Goodman (1975) notes that
the Uniform Act gave California police officers broad discretionary
powers with no guidelines as to their?pr0per use, As a result,
indigents are more often érrested than referred to tréatment.

Inveluntary treatment forces officers to make subjective jﬁdgments
regarding the need for treatment (Grad, Goldberg, and Shapiro 1971).
Voluntary detoxification programs are supposed to lessen the potential
for application of discretion and discrimination, Tﬁe‘literature
shows that police prefer involuntary treatment programs (Owens, 1973);
with voluntary programs, police cooperation is variable at best (ICMA,
1975), Those who favor creation of voluntary detoxification programs
do not pretend that such programs will eliminate police discrimina=
tion against public inebriates, yet most agreé that voluntary prdgrams
lessen chances for discretionary dispbsition.

Officer diécretidn is also important in referring iﬁdividuals“
‘involved in domeStic crisis situations. There has been considerable
debate about hdw much discretion officers should have in domestic
‘situations{ Coffey (1974b) argués that officers must determine the
need for enforcement and control of 1aw violations soon after inter-

vening in the crisis; referral offers an alternative to arrest and to
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possible aggraVation of the 'situation. Mintz and Sandler (1973) con-
sider discretionary powers essential to their Full-Service Model

and to the development of the professional officer. Parnas (1967)
agrees, suggesting that discretion is both desirable and unavoidable.
Cumming, Cumming, and Edell (1965), however, warn that officers' judg-
ments often reflect only their own values and may transcend the rights
and needs of citizens.

Parnas (1967) maintains that discretion rests with departmental
‘telephone operators or dispatchers as well as with patrol officers.
Operators or dispatchers'may‘attempt to resolve calls or redirect them
to agencies better equipped to handle domestic disturbances. ‘In a

later work Parnas (1971) notes that almost all officers dislike inter-
vening in famiiy disputes, but usually favor temporary adjustment instead
of arrest. They separate these incidents from general‘criminal activity
and are more often concerned with preservation of family relationships
than with determination of criminal blame. Treger (1972a) proposes his
police-social work team as a method for taking advantage of officers'
experience and judgment in handling domestic disputes. Referral to the
social work team offers an alternaﬁive to dismissal or arrest, providing

immediate feedback to the officer.

.Hypothesis 10: Increased Efficiency of the Criminal Justice System

It has been suggested that police referral increases overall ef-
ficiency of the criminal justice system. Efficiency is usually thought

of as the difference between costs and benefits, but it is rarely
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possible in the public sector to measure both costs (or inputs)
and benefits (or outputs) in the same units. Conclusions about
efficiency are often dependent on the value assigned by the analyst.
Partly because there is no consistent definition of efficiency, re-
ferral's impact on efficiency is more often attributed than demon-
strated empirically. Contentions about referral's efficiency involve
two claims: that it reduces court case loads and police agency
costs, and that it reduces officers' time spent in case processing.
Literature presents both supporting and contrddictory evidence.
Many argue that referral lowers court case loads by routing
out of the criminal justice system individuals who would normally
have been processed through it. Binder, Green,; and Newkirk essert
that:
caseload volume alone provides ample justification for
experiments with the pre-judicial disposition of juvenile
ofienders using practices such as police discretion, station
 adjustment, planned diversion, and informal handling by proba-
tion officers and court staffs (Binder, Green, and Newkirk
1973: 255},
Cole (1976) notes that rerouting juveniles could take'many forms,
including in-house police treatment or treatment by public Or priVate
communlty agencies; any alternate method of disposition is approprlate,
glven the overwhelming need to reduce court crowding. Di VltO pleads
for increased police disposition Offjuveniles:
Visualize for a moment the added strain on the juvenile court
if every juvenile who is apprehended by police is routinely
-sent through the courts much the same as an adult, Visualize
also some of the typical very minor offenses of the young
going into court while the more serious offenses must wait for
the dockets to clear. With this vision of chaos in mind, you
will better appreciate the policy of station adjustment utllezed

by police departments with the b1e551ng of the juvenile court
~ (D1 V1to 1975: 14]
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Parnés listed several types of calls for service that he felt
police should refer to other agencies, including calls about public
drunks, traffic vioiations, and intrafamily assaults.  He argued that
police handled these calls inefficiently and that the justice system
was onrloaded. By referring these calls in the beginning, court case
loads would be reduced and officers freed to respond to more serious
calls (Parnas, 1971). Other authors' have adapted similar arguments
(see, for example, Lemert, 1971; Flammang, 1972; Yale Law Journal, 1974;
and Rutherford and McDermott, 1976),

In one of‘the few empirical studies of the relationship between
referral and court case load, Schregardus described a federally-funded
drug abuse counseling project in Yolo County (CA). Police referred
young offenders to the project and although details of an individual's
progress were not regularly reported, police were notified when the
juvenile had completed the program. Not only were police and court
case loads reduced over time, but the prdgram significantly lightened
the work load of other community agencies (Schregardus, 1974},

‘Thomson and Treger noticed a reduction in the number of cases
sént to court after the introduction of the Social Service Project in
the Wheaton (IL) Police Department. Initiated in 1969, the ‘Social
Service'Project offered a number of services including juveﬁile'counsel—
ing, érisis_intervention, and referral to community agencies. Statis-
tics showed a sharp decrease in cases sent to juvenile court in
Wheaton, while 16 other communities in the same county not partici-

pating in the project showed increases. Controlling for juvenile



S

121

population and number of police-juvenile contacts, the authors
concluded that the Social Service Project accounted for at least 35
percent of the decline in Wheaton's juvenile court case load. Cases
were either adjusted by the Project or referred to community agencies
for handling (Thomson and Treger, 1973).

Studies of the police-social work team project have confirmed
these findings (Treger, 1972a; Treger, Thomson, and Jaeck, 1974).

By providing citizens with immediate services, the Project offered
more suitable alternatives to court petitioning. Overload decreased
and police-community relations improved. Bard's (1970a; 1970b; 1975)
New York City project suggested that police training and referral de-.
creased the number of arrests (and consequently the number of cases
appearing in court) for domestic crisis situétions.

While it may seem that, by definition, referral will reduce
court case load, this is not necessarily the case. Some research
indicates that because police referral programs handle some individuals
who would not otherwise come in contact with police, referral may
increase the numberbof cases . sent to court. Klein (1976a) and Gibbons
and Blake (1976) have suggestédrthat referred youngsters are drawn
from a subset traditionally released without further police action.
That is, police referral often has the effect of "widening the nets."
Officers may contact juveniles who would have been ignofed if no re-
ferral program existed. Some programs contain active delinquéncy
prevention components whose proactive efforts increase the contact

population (California Youth Authority, 1976).
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Lincoln, in a study of two matched groups of juveniles, found
that the referred group committed more repeat offenses than the non-
referred group. Referred youths committed offenses so minor that,
without the project, they would have been counseled and released:

One can infer that the referred counterparts to these matched

juveniles would have been released rather than inserted into

the juvenile justice system if there had been no referral

program. This is interesting in view of the fact that diversion
has been advertised by its proponents as an alternative to
insertion into the juvenile justice system, not as an alterna-

tive to release (Lincoln, 1976: 327).

Morris and Hawkins (2970), NIMH (1971b), and Pink and White (1976)
agree that the presence of referral programs may be negatively re-
lated to juvenile arrest rates. They contend that such programs
iﬁurease the number of police-juvenile contacts and the number of
cases handled by official police action.

The second contention regarding referral and efficiency -- that
referral reduces the amount of time officers must spend counseling
citizens, making arrests, or appearing in court, thereby freeing
them for other duties and ultimately reducing agency costs -- is
neither supported nor refuted by empirical data. Nejelski (1976)
and Klein, et al. (1976) argue that diversion decreases the costs
of processing individuals through‘the‘criminal justice system.
Pitchess (1974) reports, minus supporting data, that a diversion
program operated by the Los Angeles County Sheriff's Department has
reduced agency costs.

~Stratton studied a diversion program operated by the San Fernando

(CA) Police Department. Status offenders and first-time misdemeanor
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offenders were randomly assigned to two groups; one diverted, the
other inserted into the justice system. Stratton found some evidence
that expenditures for the processed group were higher than those for
the diverted group, although his sample size was very small (Stratton,
1975). The California Youth Authority (1976) calculated a cost-per-
client figure for eight diversion programs and found that project
costs were no less than estimated costs of processing through the
justice system,

Time and cost reduction arguments also appear in literature
dealing with domestic crises and public inebriates. Driscoll, Meyer,
and Séhanie (1973) reported that specially trained officers resolved
domestic conflict situations much faster thén untrained officers.
Curtis and Lutkus (1976), however, noted that trained officers spent
more time at the scene, even though they were more likely to success-
fully resolve the conflict. McGee (1974) recommended use of nonpolice
crisis intervention teams, such as those in operation in Gainesville
and St. Petersburg (FL), leaving police more time to spend on law
enforcement activities.

Coffey (1§74b) considers police referral a more efficient use of
both criminal justice and mental health counseling resources than
traditional meéns of case disposition. Using police as a '"case finding
system," earlier intervention into family problems is possible, re-
quiring fewer system resources than would be’needed if problems de-
veloped to crisis proportions. Police could refér families, especialiy’

those who repeatedly call for assistance, to outside community agencies.
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Literature on police referral of public inebriates is almost
unanimous. in arguing that referral to detoxification centers is more
efficient than is arrest. Kadish (1967) criticized arrest on the
principle that use of law to enforce morals was inefficient and handi-
cépped enforcement of criminal laws, Gammage and Sachs (1971) and
Dayton (1972) indicated that detoxification centers released police’
from the burden of paperwork involved in arrest, saving time and
money. Data from the early St. Louis detoxification experiment found
that referral took only 20 to 30 minutes, while it took an officer
nearly 3 hours to process each arrest (Byrne, 1967). A 1973 St. Louis
Police Department report indicated that referral to detoxification
centers cut police time spent handling drunks almost in half (Kurtz
and Regier, 1975).

The high total of arrests, not officers’' time spent on individual
cases, is the strongest indication of the inefficiency of incarcerating
public inebriates. In the 1960s almost 40 percent of total nontraffic
arrests in the United States were for public drunkenness and related
problems (Nimmer, 1971). Nimmer argued that the costs of arrest far
outweighed the benefits. Two program descriptions (Dayton, 1972; and
Erskine, 1972) agreed that police handling of drunks was costly; the
latter suggested that civilian alcoholic rescue teams would providey
services much more efficiently than could police. Haggard (1976)
pointed out thaf criminal disposition of public drunks not only wastes
police resources that.could be devoted to other areas, but that referral
could decrease the number of arrests and correspondingly feduce police

detention expenses. Referral may also decrease the number of police
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contacts with drunks. Hewitt (1975) felt that police handling of
public inebriates not only overloaded law enforcement agencies, but
clogged court dockets and jails, cesting the public money that could
be better spent in devising referral or detoxification programs.

The issue of cost and resource allocation is central to
deciding what referral policy a department should follow. Room (1976)
suggests that, contrary to expectation, referral is unlikely to cost
less than would arrest procedures. He reports that in three of four
California counties, total cost of handiing public drunks increased
after detoxification centers were opened. While vreasons for this
are uiicertain, it may be that more time is spént babysitting drunks

now than under previous arrest procedures.

Hypothesis 11: Increased Effectiveness of the Criminal Justice System

Whether police referral is considered effective depends upon police
and community agency goals. Effectiveness is a measure of what an agency
achieves, but referral agency goals are rarely defined or are so general
that they are difficult to measure. Criminal justice experts and
program planners usually list reduction in crime and delinquency and
improved treatment for citizens as primary goals of police referral.
While recidivism rates are one measure of the'fprmer, the latter is
determined by subjective evaluation.

Most literature on effectiveness of police juvenile reférralyt
is speculative. 1In his literature review describing characteristics

of diversion, Klein (1973) argued that referral would reduce juvenile
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delinquency, In a more recent review (1976a) he claimed that

referral would reduce recidivism because community service agencies
could establish bettér rapport with clients than could police agencies.
Empey and Lubeck (1973) postulate that delinquency prevention and re-
habilitation will be more attainable if referral is clearly understood
as an alternative to traditional means of case disposition. External
referral can be effective if police are knowludgeable about community
agencies and can explain to parents and juveniles the purposes and
goals of the agency prior to referral (Kobetz and Bosarge, 1973).
Other authors indicate that effectiveness depends almost entirely upon
the quality of the referral agency and the extent of its interaction
with police (Maclver, 1966; Kenney and Pursuit, 1975; Pink and White,
1976) .

Some experts believe internal referral is crucizl in ensuring
effective reduction of juvenile delinquency. Cohen (1969) argued that
juvenile cases should be referred to specialized units within the
police department for handling; these units contain more highly trained
persdnnel with greater experience and better sourcesz of information
than regular patrol officers or community agencies., Binder; Green,
and Newkirk proposed a project that would allow officers to refer
juvehile cases to civilian staftf within the department. Under their
purview, a juvenile would no longer be considefed in police custody.
They argued that internal referral would be more effective than conven-
tional juvenile justice processing, but offered no empirical support

(Binder, Green, and Newkirk, 1973).

P
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*Studies of recidivism rates lend some support to the claim that
reférral is effective. Several studies have speculated abouf reduced
recidivism rates (Yale Law Journal, 1974; Pitchess, 1974); otheré
have presented supporting data. A study of a Wayne County (MI) program ‘
for screening juvenile offenders examined two samples -- one of'youth
handled through a decentralized referral system, the other of youth
handled through the central juvenile court intake system. Findings
indicated that insertion into the juvenile court system was positively
related to recidivism; the further an individual was conventionally
processed, the more likely he or she was to break the law in the future.
Also, the more often the juvenile was contacted by a justice system
agent, the more likely he or she was to recidivate (Kelley, Schulman,
and Lynch, 1976). |

Baron and Feeney (1976) reported that the Sacramento County (CA)
Probation Department diversion program reduced recidivism for both
status and minor criminal offenders. Since referrals were not made
by police and involved only minor offenders, it was not clear that
police referral would also reduce recidivism in cases involving more
serious crimes. Duxbury (1971) noted that frequency of police referral
to YS! as negatively related to the probability of a case being sent
to either the probation department or to court; 2 years later, however,
she asserted that police were not making full use of YSBs. Recidivism
rates were lower for juveniles referred by police than for nonreferred
youth. While Youth Service Bureaus had potential for reducing recidivism,
they were hot used often enough by police to produce the substantial

reduction originally expected (Duxbury, 1973).
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Klein (1974) reported diversion rates for 13 police agencies in
California. He found that departments that relied on diversion more
often than traditional processing showed lower recidivism rates for
first offenders. Departments with high diversion rates had higher
recidivism rates for multiple offenders than did departments with

lower diversion rates. Diversion of multiple offenders did not reduce
likelihood. that juveniles would be repeat offenders.

Klein's conclusions about first offenders are consistent across
a number of studies. Kobetz and Bosarge (1973), in their review of
juvenile diversion programs, conclude that diversion is effective in
reducing recidivism for first offenders, minor violators, and drug
abusers. Stratton's (1975) study of status and first offenders
referred by the San Fernando (CA) Police Department showed that
juveniles who received crisis counseling and follow-up assistance were
less likely to be arrested again than were youth inserted mormally
into the justice system.

Empirical evidence about referral's effect on recidivism rates is
not unanimous. Lincoln's (1976) study of matched groups of juveniles, one
referred by police and the other processed in a traditional manner, irdica-
ted that the referred group committed more subsequent offenses. Findings
were constant even when groups were matched for age, sex, and seriousness of
crime. Sorensen agreed with Lincoln; his study of referrals to a youth
services system indicated that referral stigmatized first offenders and

- was positively related to first-offender recidivism although it was



unrelated to repeat arrest among multiple offenders. Sorensen
argued that informal case handling by pciice, not referral, reduced
recidivism (Sorensen, 1974).

Wattenberg and Bufe studied the effectiveness of individual
officers in the Detroit Police Department's juvenile bureau. They
found that officers who made either frequent or infrequent referrals
failed to deter recidivism as effectively as officers making a moderate
number of referrals (Wattenburg and Bufe, 1963)}.

Effectiveness of police referral of public inebriates has usually
been gauged by two géals: success in keeping drunks off the streets
for as long as possible (either for health or aesthetic reasons), and
success in helping to rehabilitate alcoholics; Currently the criminal
justice system seems to be‘emphasiéing the second goal; if the first
goal received precedence, arrest or inﬁoluntary commitment to treatment
centers would be the more ilikely police strategy.

Experts agvee that arrest and detention of drunks is ineffective
in rehabilitation {(Jackson, 1964; Glaser and Q'Leary, 1966; Kadish,
1967; President's Comnission, 1967c; Nimmer, 1971; Rubington, 1973;
Vorenberg and Vorenberg, 1973; Ottenberg and Carpey, 1974; Goldstein,
1977) . While there is some disagreement about effectiveness of re-
ferral to detoxification centers, there is considerable disagreement
about what types of programs are most effective. Oneycbntroversy centers
on whether police or other public agencies should provide tranSportation
to treatment cen* TS; no experimental studies have determinedbcompara—

tive effectiveness, There is also disagreement about whether Voluntary
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or involuntary commitment is more effective. Again, no comparative
studies are available although the majority of the literature supports
voluntary treatment. A third disagreement centers on whether police
should refer public drunks to community agencies if there are no
treatment facilities available. Nimmer (1971) afgues that in some
cases the most ¢ffective alternative to arrest may be no treatment
at all. The Pennsylvania Crime Commission (1969) disagrees, suggesting
that rehabilitation facilities should be provided before the arrest
alternative is removed.

Recently, however, there has been increasing skepticism about
the effectiveness of referral to detoxification centers. In an exchange i

in the Journal of Studies on Alcohol, Kurtz and Regier (1975), Room

(1976), and others indicated that detoxification has not accomplished
what its proponents thought it would. They note that some treatment

centers fail to follow through on referrals and that patients are soon

~back on the streets. Police become more irritated with referred

recidivists than with nonreferred repeat offenders. In some cities,
pressure from merchants to rid their doorsteps of dfunks has increased
after establishment of treatment centers.

Kurtz and Regiem§£izlilé\in their indictment of'the effectiveness
of the Uniform Act, note a gross lack of fit between needs of chronic

alcoholics and the treatment model implied by the Act. Police referral

may be better suited to nonskid-row alcoholics because treatment prbgrams

often recruit clients who fit their models and who are more likely to
complete the program successfully than are unresponsive skid-row ine-

briates. Kurtz and Regier find no reason why the "revolving door" effect
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of the criminal justice system will not hold for the medical pro-
fession as well. Dependence on the disease model ignores the reality
of skid-row drunks and defines a patient-professional model that is
unlikely to be realized. Referral will be ineffective since it provides
no meaningful alternative. The result is that police must still spend
a 'large amount of time and resources dealing with public inebriates.

Goldstein (1977) notes that if police referral to detoxification
centers is '"oversold" and promises more than it can deliver, referral
projects may never demonstrate their effectiveness compared to that of
arrest. If the difference between expectation and reality for either
police officers or inebriates is too great, both groups could refuse
to participate, nullifying any gains in rehabilitation that might
otherwise be made,

Police referral of domestic crisis situations is usually cdnsidered
effective if the situation is adjusted without violence or injury to
either officers or participants. Most literature discusses improvements
in service delivery to citizens; few statistics on referral's effects
on injury reduction are available. Barocas (1974} argues that police
ability to prevent crisis situations from escalating into violent confronta-
tions is greatly enhanced by developing close working relatibnships with
comminity agencies. Referring individuals to an appropriate agency with
time and expertise necessary for both immediate and 10ng~term suppqrt
is usually considered a more effective means of crisis resolution than
that offered by the police»acting alone (Parnas, 1967; Treger,'1972a§
Driscoll, Meyer, and Schanie, 1973; McGee, 1973; Coffey, 1974b; Treger,‘

1976b). Treger,lThomsbn,'and Jaeck (1974) also argue that theffurther

¥

“
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an individual proceeds through the criminal justice system, the more
adversely he is affected.  Citizens benefit if they are referred early.

Referral of domestic crisis participants is viewed as an effective
police technique. It allows earlier police withdrawal from potentially
dangerous and violent situations. It connects citizens with agencies
that can offer long-term assistance -and possibly prevent reoccurerces,
thereby decreasing further police involvement (Parnas, 1971). Competent
crisis intervention and referral may prevent crime, reduce likelihood
of future violence, and remove conditions contributing to family distur-
bances and juvenile delinquency (Bard, 1975; Mintz and Sandler, 1973).
Yet none of these effects may be realized:

The projects vary greatly ~- especially in the kind of

training provided and in the use made of social agencies

for referral. Unfortunately, . . . many of the projects

are primarily public-relations efforts and do not signifi-

cantly change the way police respond to domestic disturb-

ances (Goldstein, 1977: 77; see pp. 77-79 for a brief

summary and review of several family crisis. intervention
projects).



CHAPTER 4

EVALUATION AND DIRECTIONS FOR FUTURE RESEARCH

Police referral literature is amorphous, diverse; and difficult
to categorize. While identifying trends and examining hypotheses,
Chapter -3 noted weaknesses in the literature. Chapter 4 discusses these
shortcomings in detail and suggests directions for future research. It
evaluates police referral literature on the basis of four criteria:
clarity and consistency of definitions, utility of theoretical constructs
in formulating hypothu:ses and generating research strategies, demonstrated
empirical support for hypotheses, and development of criteria for

program evaluation.

Clarity and Consistency of Definitions

The absence of either a precise definition or consistent referent
for police referral was the single most difficult problem in formulating
this assessment. Although some articles noted the importance of referral
as a method of police cése disposition, few attempted to define it or
distinguiéh it‘from‘di}ersion. Definitional groundwork necessary for

coherent analysis has lagged far behind enthusiasm for establishing and
describing diversion‘programs. Tt is difficult to cbnduqt compaiétive
analyses of programs and their effects when each is established undér a
different rationale using a different conceptioh of referral.

Our definition of police referral (Chapter 1) represents an initial -

attempt at resolution. We defined a specific set of police activities,as
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referrals (Figure 1) and established parameters for their use in
future research. We then assessed literature that discussed these

actions whether or not they were originally identified as police

referral activities. That is, some of what we term referral activities

are discussed in the literature as diversion activities.

Referral and diversion are rarely distinguished. Klein (1973),
Klein, et al. (1976), Kuykendall and Unsinger (1975), and Wilbanks (1975)
are foremost among observers differentiating the two terms. Klein et al.
advocate definitions similar to ours. They use diversion to apply only
to the process of turning suspects or offenders away from the formal
system. ‘Referral is the process by which police initiate connnection of
juveniles to a nonjustice system agency:

Thus one can have diversion with or without referral, and one

can have referral with or without successful contact and treat-

ment at the referral agency. The distinction between diversion

and referral is critical . . . (Klein et al., 1976: 102-103)

In our conception, diversion involves halting the nermal flow from
police contact to court adjudication. It can occur at any point in the
flbw by any System agent -- police, probation, or courts. Referral can
also be performed by any system agent, but for our purposes it includes
only police activities and involves directing citizens to particular
community resources capable of handling their cases. Those resources may
“or may not be located within the police department. Both diversion and

referral are attempts to reduce justice system impact on the individual,

but police referral connotes more positive, service-oriented activities.
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Lack of Theoretical Constructs

Police referral literature is plagued by the absence of rigcrous,
underlying theory. Much of it is program-descriptive. Studies of
juvenile delinquency and diversion are mainly hypothetical and impression-
istic. Most literature contains authors' perceptions of how the criminal
justice system ought to operate to reduce impact on juveniles. Analytical
studies are more concerned with measuring program outputs than with
conceptual sophistication. Most do not even append a theoretical frame-
work, let alone rely on it for guidance.

Police referral literature faces no shortage of testable hypotheses;
what it lacks is an a priori foundation linking them and identifying and
operationalizing variables useful in empirica1 analysis. Program descrip-
tions are not expected to contain theoretical justifications. It is in
the literature providing the impetus for diversion and referral programs
where necessary theoretical guidance is missing. Most referral studies
do not begin with a statement of hypotheses; most hypotheses discussed in
Chapter 3 were implied, not clearly stated. - Instead, they state a
perceived problem or desired goal, then diséuss various methods of
alleViating the problem or attaining the goal. In the absence of
theoretical foundation, hypothesis testing is problematic.

While theories of police referral are nonexistent, several pre-
theoretical typologies have been developed. Some include referial among
other methods of police case disposition. Most describe styles of police
organization. Perhaps’the most widely cited typology is Wilson's categori-
zation of police departments as watchman, seivice, and legalistic. His

categories describe how police agencies in eight American cities view
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their role. Police referral is not discussed directly, but we can
infer that referral would be a common technique in order-maintenance
situations (situations related to disturbances or minor calls, as
opposed to law enforcement situations that usually‘involve more serious
police-citizen encounters). Officers in watchman-style departments
would be more likely to refer citizens externally than would officers

in other departments; they "expect" juveniles to misbehave, and in-
fractions are best ignored or treated informally. Officers in these
depaniments consider order maintenance their primary function. Officers
in legalisfic-style departments are more likely to arrest than to refer
since they prefer to strictly enforce the law in most situations. Officers
in service-style agencies are more apt to provide internal referral (in-
house counseling) to maintain their public image of courtesy and
interest in individuals (Wilson, 1968b).

Kuykendall and Unsinger also adopt a policing-style model in
conceptualizing departmental operations, and consider referral and
diversion separately. Police methods are classified as either positive
or negative to the community. Referral, or '"turning over individual
problems to community agencies outside the criminal justice system,' is
a positive policevmethod. It is a method of "social policing' in which
the counselor role is emphasized at the expense of the enforcer role
(Kuykendall and Unsingei, 1975: 26-29).  Kuykendall and Unsinger's discus-
sion is among the few overtly considering referral as rslevant to po1icing
style, Yet their definition includes only external referral and ignores
available internal options.

We reviewed fwo other pretheoretical typologies applicable to police

referral. Brown's evaluation of police community relations programs for
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juveniles proposes a typology based on the extent of citizen involve-
ment in police policy making. High involvement and well-established
community relations programs imply that police policies and operations
are subject to citizen review . (Brown, 1973). We can infer that where
citizens are helping develop police juvenile policies, referral is
likely. When there are no formal community relations programs, referral
is less likely.

Sundeen's typology of police juvenile bureaus is more relevant to
referrai. He factor analyzed 10 variables originally assumed to be
conceptually bipolar and arranged them into four dimensions of juvenile
officer orientation. The juvenile specialist has more training in
juvenile matters, but is mnot particularly attached to his community. The
community service officer is knowledgeable about community resources and
uses this knowledge in his work.%g%gé locally-oriented officer has strong
friendship ties with individuals in the community, and the organization-
oriented officer has strong departmental ties, but little training in
juvenile matters (Sundeen, 1974a).

Sundeen concludes that officers in organization-oriented and local-
oriented departments are more likely to divert juveniles than are officers
in specialist and service departments, Even though juvenile officers ray

- ;
be expert in community resources,‘they may not divert juveniles as often
as officers who have received less training or are less "professional;ﬂ‘»
Likelihood of referral may be a function of a particular kind of police
professionalism: one’characterized by an emphaﬁis on commﬁnity relations
activities combined with a 1a¢k of formal education and strong friendships

within the community  (Sundeen, 1974a).
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Sundeen's distinctions among his four categories are often blurred
and his conclusion about likelihood of referral is confusing. He
compares his categories to Wilson's -- the juvenile specialist category
is similar to Wilson's legalistic department, the community service type
is similar to Wilson's service-style agency, and the local orientation
and organization-oriented agencies follow the watchman style. Indeed,
Wilson's 1968 typdlogy remains the standard in discussions of police
referral. Even Kuykendall and Unsinger's promising discussion borrows
from Wilson, |

While typologies have helped formulate and test hypotheses about
police referral strategies, these hypotheses are not clearly stated and
must be extrapolated by the reader. Pretheoretical typolcgies have only
characterized certain styles of policing and have not dealt specifically
with police referral practices. Chapter 3 examined 11 broad hypotheses
underlying police referral studies, but it will be difficult to formulate
referral theories if studies do not clearly state their hypotheses and

support them empirically.

Lack of Empirical Data

Not only doés most literature fail to state hypotheses clearly, but
it does not base conclusions on empirical observation. It is not surprising,
given the paucity of theory and the problem of definition, that little
empirical data on police referral ekist. Most data merely describe opera-
tions of referral programs; few studies attempt sophisticated statistical

analysis. Most, as Tables 1 through 3 reflect, present no data at all,
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relying instead on descriptions, impressions, and unsubstantiated
hypotheses.

It is difficult to explain the lack of data unless one remembers
that referral is often undefined. Data on case disposition may be
available fyom police departments; most maintain records of citizen—r
officer intéractions even if a formal report is not filed. As police,
referral bacomes more clearly defined and widely accepted as an appropriate
means of case handling, additional data should become available. Until
that time, conclusions about the efficiency or effectiveness of referral
systems will remain largely unsubstantiated.

Descriptive statistics, however, can be informative. In examining
police social work programs in Illinois, Curtis and Lutkus attempted to
determine if citizens would voluntarily appear at the police station to
receive social service assistance after being referred by an officer.

They also examined citizen perceptions of coercion in the referral procéssr
They surveyed a sample of referred citizens in two Illinois communities
whose police departménts had trained social workers available 24 hours

a day. Curtis and Lutkus reported that people did not feel coerced into
accepting social services from police, and generally felt that providing
social services was a proper police function (Curtis and Lutkus, 1976).

Related research in other Illinois communities suggests that police
referral increaées‘officers’ time on the scene -~ an average of 27 minutes
for each call referred to a police social woiker compared to 19 minutes.
for nonreferred calls. Social service calls included domestic and civil

~disturbances, public intoxication, suicide prevention, mental cases, rape,

and physical abuse. Of 301 social service calls studied, approximately‘
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18 percent were referred; nearly two thirds of those were referred

\internally to a police social worker. Most police referrals were made

by patrolmen at the scene (letter from Patrick Curtis to Eric Scott,

February 1, 1977). The police social worker programs described by

Curtis and Lutkus were among those pioneered in Illinois by Harvey Treger.

Treger (1976) reported that most referrals to police social workers came

directly from patrol officers -- more than three-fourths in Maywood and 7W
Niles and more than one-half in Wheaton.

Terry examined criteria used by police, juvénile courts, and
probation departments in disposing of juvenile offenders. He considered
referral to social or welfare agencies to be the least severe disposition
except for outright release. In studying more than 9,000 juvehilé
offenses committed from 1958 to 1962 in a midwestern city of about 100,000
population he found that police referred only 2 percent (180 cases) to
social or'welfare agencies. Correlation analysis indicated that seriousness
of offense, prior record, and age of offender were primary factors determ-
ining case disposition  (Terry, 1967).

‘Among other sﬁudies examined in Chapter 3, only Bazd (1970a; Driscoll,
Meyer, and Schanie (1973); and Klein and Teilmann (1976) explicitly
discussed police referral rates (although Goldman [1969] reported diver-
sion rates -- the number of cases diverted divided by the number of cases
handled -~ ranging from 28 percent to 91 percent). In a 21-month period
Bard's Family Crisis Intervention Unit made 1,053 referrals for 982
families. Neérly one-half (48.7 percent) were to Family Court, which
maintained extensive psychiatfic and counseling servicés. ‘In-one of

two precincts studied, Bard collected follow-up information from agencies
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accepting referrals. Only 48.1 percent of the cases were successfully
traced; agencies did not provide information about the remainder. In
nearly 20 percent of those cases traced people referred contacted
the social service agency. With nontraced cases included, only 9.6
percent of all persons referred made contact (Bard, 1970a: 31).

Driscoll, Meyer, and Schanie conducted telephone interviews with
a sample of clients who had contact with the Louisville Police Depart-
ment's family crisis unit. They placed little emphasis on referral data.
Of 421 police runs to domestic disturbances, 31 percent were made by the
trained crisis intervention unit. The authors interviewed 29 citizens
who had been served by the unit. Twenty-one were referred to an outside
agency, but only three reported that they actually contacted the agency.

Referral rates for untrained officers were not obtained

because of the relative certainty that they are at or

near zero, except for referrals to family court

(Driscoll, Meyer, and Schanie, 1973: 78).

From these three cases the authors miscalculated a contaét rate of
7 percent. The correct figure of 14 percent (3 of 21) must be considered
in light of the extremely small sample. The authors perceived a trend
when comparing their study to Bard's: of the 719 citizens referred in
New York during the study period, 9.6 percent contacted a service agency.
One purpose of reporting referral rates is to4assess the effectiveness
of ériSis intervention training methods. Yet feferral rates are meaningless
for evaiuating training methods unless compared with rates for untrained
officers. Acceptiﬁg the assumption that rates for untrained officérs are
at or near zero, except for referrals to family court, nearly half of
‘Bard's referrals (those to family court) are eliminated.‘ Bard's unit ,;

intervened in 1,388 crises in the 30th precinct and‘made 785 referrals
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(56.5 percent). Without Family Court referrals this rate drops to

28.3 pefcent. Subtracting Family Court referrals from the total number
of referrals leading to confirmed contact with a service agency, the
9.6 percent contact rate drops to about 6 percent.

This example not only highlights the need to develop comparative
data on police referral, such as percentage of police cases referred
and percentage of referrals receiving police follbw—up, but again
underlines the importance of a standard definition of police referral.
At first it appears that Bard and Driscoll-Meyers-Schanie have reported
similar referral rates. Yet not only are rates miscalculated, but
definitions of referral are dissimilar. Bard is one of many who include
referrals to court among police referral activities (Goldman, 1969;
and Weiner and Willie, 1971, present extensive data on court referrals
from police).

Klein and Teilmann present data on case dispositions of 3,025
juveniles arrested in 33 cities during the first 3 mionths of 1975.

They find a referral rate of about 8 percent, a significant increase
since 1970:

Referral, in this instance, definitely means a referral to

a community agency, usually private, and corresponds to what

is mistakenly called '"diversion'" by many of the programs

involved. Thus, two corollary conclusions might be drawn thus

far: (a) over the past five years, referral rates have

increased substantially, and (b) due to the low initial rates,

the current iacrease has not substantially affected release or

petition rates over all departments (Klein and Teilmann, 1976:

9-10). ’

The authors present data on rates for five police dispositions: counsel

"~ and release, community referral, other juvenile justice system referral,

“nondetain petition, and detaiﬁ.petition. Rates are presented overall and



for each department studied. Cbmmunity referral was the least frequently
used disposition overall (in 8.1 percent of the cases), while referral

to other police departments or probation or parole officers accounted
for 8.6 percent of the dispositions. Counsel and release was the most
common action (45.8 percent of the cases). Across departments, referral
rates ranged from zero to 26.7 percent. The authors do not attempt to
explain these findings, citing earlier fruitless attempts by Klein (1974)
and Sundeen (1974b). They conclude that referrals are coming primarily‘
from the pool of juveniles that would otherwise have been counseled and
released,‘and that “true" diversion ---turning offendexrs away from the
criminal justice system -- has been replaced by provision of referral’
and treatment.

Even increased reporting of descriptive étatiStics will not sdlve‘f‘
data problems in ref¢rral literature. Few studies have reported measures
of association or teéts for significance. None of those reviewed
analyzed referral data with even elementary correlational techniques.
Among studies presenting more'sophisticated empirical aﬁalysis were
Sundeen (1974a), factor analysis and simple correlation; Weiner and
Willie (1971), analysis of variance; Sundeen (1974b) and Terry (1967},
simple correlation; and Wilbanks (1975), multiple regression.  None,
hbwever, used . these techniques in analyzing referrai data.

Data on referral is limited primarily to number of pdlice contaCts 
initiated, percentage of contacts referred, and time Spent'handlihg’each
call, While descriptive statistics are~impo?tant in understanding the
role and outcomes of police refefral, they‘repfésent~only a‘smali patt'

of the potential information available. Missing, for‘example, are multiple
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regression analyses of determinants of likelihood and outcomes of
referral. Until in-depth analysis of departmental referral practices is
conducted and conclusions are supported by sound empirical data, referral
will remain an overlooked and misunderstood method of on-scene police
case disposition. As Vorenberg and Vorenberg suggest:

~Strong arguments can be made for [referral] in terms of
immediate cost savings for the criminal justice system and
humane treatment of offenders. It doesn't scem irrational
to seek these benefits even at a time when the case that
[referral] reduces crime can be made only in theoretical
rather than empirical terms. Perhaps this view is simply
a reflection of the sad fact that almost everything we do
in the criminal justice field is on the basis of faith,
and that there is generally no more empirical support for
continuing what is being done than there is for changing
It thus seems fair to guess that for many years the
case for -- or against -- [referral] will continue to be
made on the basis of theory, the pressure of backlog in
the system, rather superficial cost figures, and views as
to the humaneness of more or less. coercive treatment
(Vorenberg and Vorenberg, 1973: 182).

Inadequacy of Criteria for Program Evaluation

Many questions about referral remain unanswered. Few agree on who
should Be referred (preoffenders, first-time offenders,; repeat offenders,
victims, citizens calling for assistance or information); to what types
of behavior referral should apply (delinquent tendencies, minor offenses,
 felonies, or information calis); and at what point after initial police
contact referral should be made (prearrest, postarrest, prior to filing
a péiition, after’filing a petition, or after answering information calls).

Referral programs seem to be serving several different goalsj any
‘comprehensive evaluation‘must determine whether each of fhese goals 1is
attained. Among the many rationales underlying current interest in, and

support for, diversion Cand referral) programs are six reported by Klein
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and his colleagues:
¢ Increasing diversion overrides system biases in releasing and
detaining suspects stressing more equitable and universal
criteria.

e Increased diversion will decrease the volume of cases inserted
into the criminal justice system.

e Diversion processing is less expensive than system processing.
e Diversion avoids stigmatization.

o Diversion effectively prevents youthful offenders from coming
into contact with more hardened offenders.

e Diversion provides better and more humane treatment (Klein, et
al., 1976: 105-107). |

Yet criteria that police claim to use in deciding to refer imply a
subtle change in the intent of diversion and referral projects. The
literature suggests that police tend to refer individuals with no prior
records who have committed minor offenses, who are‘young, White, and
from good families -- individuals who are unlikely to be rearrested.
Referral then represents increased police intervention and concomitantly
increased justice system costs from handling individuals who would normally
have been counseled‘and released. The trend has béen to divert and refer
less serious cases that are more likely to yield positive results ffom
treatment. ''Rationales have yielded to précticality and administrative-
political considerations' - (Klein, et al., 1976: 107-109).

| Even with the profusion of questions about referial and itsyrationale,
considerable resources have been invested in developing referral'programs,
In 1974 the California_Office of Criminal Justice Planning éllocated
$5 million to more than 70 juvenilebdiversion p;ojects, many of which
included police referral‘(Califoihia Yoﬁ;h Authority, 1976). ‘Kleiﬁ, et

al. (1976) note that the federal government spent $17 million on diversion
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projects in 1974. It has taken scholars, program planners, and funding
agencies an inordinately long time to realize that answers to many of
their questions about referral require organized evaluative research,
There are three general problems with the curent state of evaluative
research: an absence of evaluation studies; methodological shortcomings
in those that have appeared; and failure to develop adequate, measureable
evaluative criteria.

Vorenberg and Vorenberg described police referral programs in
" Brockton (MA), Sacramento (CA), Boston (MA), and New York (NY). They
concluded that there was no way of knowing how many departments were
engaged in referrals programs since many were unidentifiable and
unacknowledged. These programs are central to the debate about the
police role in social service provision, which usually involves allocation
of police resources, propriety of quasi-judicial police decision making,
and implied coercion, The Vorenbergs note that police referral programs
have grown rapidly, yet have generated little duata analyzing their effects
on crime, justice system operations, or quality of treatment:

What is far more disturbing is that so little groundwork

is being laid that would permit judgments about the

worth of various programs three, five, and ten years from

now. The two principle reasons are (1) lack of research

funds and (2) chronic reluctance of operating agencies to

subject themselves to intensive and possibly critical evalua-

tion . . . [The primary] source of funding for research on

diversion programs has been the evaluation funds of the state

planning agencies, which receive and dispense federal funds

under the Law Enforcement Assistance Administration program.

These agencies have been strikingly unambitious and unsuc-

cessful in developing in-depth research on evaluation of

diversion projects and the Law Enforcement Assistance Admini-

stration seems to have done little to press for such evaluation
(Vorenberg .and Vorenberg, 1973: 182).
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Klein and Teilman (1976) note that in most of the California police
diversion programs they examined, evaluations were minimal; poorly
formulated, and often self-serving for the department; they were often
conducted by in-house evaluators and were not designed to reveal negative
results. Nejelski also bemoaned the lack of evaluation by outside reviewers.
He argued that motion should not be mistaken: for progress, and that:

We have little evidence that [a réferral] project will be

successful . . . Unless [it] is adequately tested and

verified, it may be merely a placebo that helps the system

struggle through another decade . . . If the project is

coercive, it must show success; if it is voluntary, it

can justify public expenditure merely by presenting

itself as not a failure (Nejelski, 1976: 406).

A second weakness in the state of evaluation is the serious method- .
ological shortcomings facing would-be evaluators. The Vorenbergs noted
the difficulty in subjecting referral projects to rigorous empirical
study and thus in demonstrating their success or failure. Another problem
is the lack of a consistent‘definition of police referral. Rarely do even
a minority of officers within a department agree on what police referral is.

When  the identity of the thingvbeing studied is so obviously

up for grabs, the overall statistics showing how it works or

whether or not it is a '"'success' aren't likely to be very

meaningful to the scientifically-oriented researcher

(Cressey and McDermott, -1973: 57).

In many programs, readily available statistics on referrals apply
only to the number of citizens processed. These may or may not be divided
by sex, age, race, seriousness of offense, or other factors. There is
never an indication of the number of referral opportunities ignored or of
the number of informal information-exchange(refefrals,‘espécially those

occurring at the dispatch or complaint desk.  Often a‘social history or

"face sheet" is compiled only for cases in which petitions are filed.
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This means that for many referrals, information is likely to be non-
existent or incomplete. Given demands on officers' time, referrals are
often handled without any paperwork. Recidivism statistics cited in
program evaluations are suspect.

Referral success is sometimes equated with petition avoidance and
not with the extent of follow-up assistance provided citizens. Even if
they do conduct follow-up investigations, officers rarely monitor cases
for more than 6 months or a year, Social background data are generally
fragmentary since, in the absence of firm departmental policies, officers
differ in their approach to recording data. Searching for this informa-
tion entails exhaustive examination of agency files. Evaluation of
referral programs based on recorded information is time-consuming and
expensive, and has not received overwhelming endorsement from program
managers {Cressey and McDermott, 1973: 58-59).

The California Youth Authority (CYA) encountered several method-
ological problems in a national study of Youth Service Bureaus:

Based on the available data accumulated in this study, it

is impossible to prove that any significant number of youth

have been diverted from the juvenile justice system by

Youth Service Bureaus . . . It is not that diversion is

not a desirable goal for Youth Service Bureaus, it is just

that it is virtually unmeasurable (cited in Nejelski, 1976:

406) .

The importance of specifying measurable criteria for evaluating
police referral programs is noted in Neithercutt and Moseley's recent
review of evaluative studies:

These were subject to severe limitations in the internal

- validity area in that they tended not to formulate problems
clearly or to frame and test hypotheses carefully. Often

the target population of the study was not exactly described:

and there was little hope of determining whether or not the

programs 'worked" because objective tests of this question
were absent. Far too often study populations were inadequate,



149

analytic methods were inexplicit and of questionable utility,
appropriate data were lacking, statistical tools utilized
were limited . . . supportive evidence from extra-study
sources was non-existent, and logical leaps were involved in
moving from data analysis to discussions of conclusions .

The studies inclined toward inconsistency. Changes in
analytic approaches repeatedly crept into studies mid-stream.
Worse, often one could not tell whether there was any internal
consistency or not . . . Whether or not diversion leads to
less penetration of the criminal justice system and less
recidivism remains unknown. There may be no structural
component that can guarantee effectiveness (Neithercutt

and Moseley, 1974: 102).

The CYA also noted an inability to evaluate several projects

simultaneously:

that:

Even though a number of projects may have involved the same
types of clients, had similar objectives, and used approx-
imately the same program strategies, past studies seldom
have evaluated the projects using common criterion measures.
There have been few attempts made to conduct simultaneous
evaluations across similar projects enabling their outcomes
to be compared = (California Youth Authority, 1976: 5).

Another methodological prohlem in evaluating police programs is

The faddist nature of diversion has produced a proliferation
of diversion units and programs without generating a close
look at whether the individuals subject to all this attention
are receiving a better deal (Cressey and McDermott, 1973: 59).

Cressey and McDermott advocate qualitative, longitudinal studies of

referred individuals, focusing on narratives =i each individual's reactions

to referral. There are very few systematic evaluations of the consequences

of police referral for juveniles, public inebriates, families in crisis,

or others affected by referral. Most evaluative research has compared

recidivism rates and has paid scant attention to other potential program

effects. In fact, the,hltimate objective of referral programs Lo

increasing police effectiveness in dealing with citizens' problems --

is almost a nonexistent topic in the literature.

4
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In Lincoln's study of a large west coast police department, she
compared a group of 30 youths referred by police to community agencies
with a control group of 250 youths apprehended, but not referred, during

the same period. She found that the diverted group committed more repeat

offenses that the nonreferred group. Referral widened the nets. Apparently,

referred youths committed offenses so minor that without referral projects
they would have been counseled and released (Lincoln, 1976). Gibbons

and Blake reviewed nine evaluative studies of juvenile diversion programs
and éoncluded that they paid little atteition to effects of referral on
the populationsvfor which they were intended:

The nine projects are quite diverse and may be viewed as
a sampling of diversion endeavors around the country.
Although the number of programs examined is small, these
are among the more adequately evaluated endeavors. We
have seen that these evaluation studies were plagued
with small sample numbers, ambiguity about process
elements, and other shortcomings. On balance, these

. evaluation studies stand as testimony to the need for
large-scale, sophistirated evaluation of new programs.
Clearly, there is insafficient evidence in the nine
studies examined here for one to have 'much confidence
in diversion arguments and contentions (Gibbons and Blake,
1976: 420). ' ‘

A third problem with evaluation studies is their failure to develop
testable evaluative criteria. The first step in program evaluation is
to define the problem. Program administrators are often confused about

exactly what their programs were designed to accomplish. The definitional

problems involve discerning the image of the offender, referral tactics

employed, and expected program outcomes; these problems correspond to
effectiveness, efficiency, and impact, respectively. Effectiveness

evaluation is concerned with whether the program was in fact directed at

‘the target population for which it was intended. Efficiency evaluation

- examines the frequency and quality of service delivery and the extent to
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which referral strategies were actually implemented. Impact, or outcome,
evaluation concentrates on the intended consequences of referral. Most
referral program evaluations have not considered all of these evaluative

criteria, Effectiveness, generally measured by recidivism rates, receives

the most attention; efficiency, usually measured by estimates of cost

savings, is also discussed but not measured.

For example, in her evaluation of the California Youth Services
Bureaus, Duxbury first outlined the programs' objectiVes to determine if:
(1) YSBs could divert youth from the juvenile justice system, (2) the
Bureaus would use existing community resources in a coordinated manner,
and (3) if delinquency was reduced in selected project areas, Instead of
establishing firm evaluative criteria, Duibury listed as her cri}eria 23
questions dealing with the general categories of delinquency reduction,
diversion, and coordination with social services: (Duxbury, 1973: 21-30).

Mowen and Ramsay evaluated the administration of the Glendale (AR)
Citizen Participation and Support Project (CPSP). This program combines
elements of an in-house police project with those of a community social
service project. It is designed to increase citizen participation in
the criminal justice system and to- assist crime victims. and witnesses.
The authors sought to determine whether program activities conformed to
those described in the original grant application and how well the
program had performed. They did not assess outcomes since insufficient
time had elapsed since program inception. Their evaluation recommended
that a questionnaire be administered to victims assisted by CPSP to
determine program effectiveness (Mowen and Ramsay, 1976).

Cressey and McDermott fear that we may never know the value of

diversion because evaluative criteria have not been refined., It is
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almost impossible to determine criteria upon which informal police
referrals in the field are based; the greater the officer's discretion,
the fewer the formal policies and rules governing behavior. This muddling
of criteria makes accurate record keeping almost impossible and severely
hinders researchers seeking statistical and survey data generalizable
across police agencies (Cressey and McDermott, 1973: 56).

The California Youth Authority (CYA) tried a simultaneous evaluation
of eight diversion projects. CYA reviewed program objectives and developed
nine. evaluative categories, three of which were selected: the extent
that cléjggé’were diverted, program costs, and the extent that client
delinque;;y was reduced. CYA looked at efficiency, effectiveness, and
program outcomes. More than one half (55 percent) of all referrals made
by the projects came from police agencies. People referred by police or
by probation departments were termed '"diversion clients' and were persons
who would otherwise have been placed on probation after initial police
screening. Other clients were considered "prevention clients,' persons
who were provided project services only to prevent possible future delin-
quency. CYA then examined comparison cases -- persons who had been handled
by both police and probation without being referred by YSB -- to eliminate
the number of police and probation referrals that would mot have been
processed further if no program had been available. About 30 percent
would have been counseled and released by police or referred to outside
agencies; these people were then counted as prevention clients. The
remaining 70 percent would have been sent to probation if a referral
program. had not been available. The percentage of all clients referred
who were actually kept from probation ranged from 11 percent to 55 pexrcent

across the eight projects.
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CYA calculated a cost-per-client figure by dividing total project
expenditures by number of clients served; average cest was §195 per client.
Project costs were no less than estimated costs of processing through the
justice system. Projects could have been more cost-effective had they
handled a greater proportion of diversion clients and a smaller proportion
of prevention clients.

The third question the CYA evaluation answered was the extent to
which projects reduced subsequent client delinquency. CYA compared sub-
sequent justice system contacts of clients studied with those of matched
cases not referred. In sik projects both clients and comparisom cases
had approximately the same rearrest rates; in the other two, clients had
fewer subsequent arrests. Thus diversion clients did no worse and some-
times fared better than individuals processed in the traditional manner
(California Youth Authority, 1976).

The CYA evaluation is an admirable attempt at setting evaluative
criteria, then measuring program success. As with other evaluations,
it suffers from methodological problems. It could not conduct a true
comparison of the eight projects since each was structured differently.
Some were run by police departments, others were not. It occasionally
reported summary measures whose interpretation is suspect because of
variations in program operation, structures, and objectives. Second,
the evaluation was conducted, as the authors note, before true effec£s of
the project could be determined. Third, the evaluation did not attempt
to ascertain which characteristics of each project were efficient or
effective. Fourth, CYA had problems collecting necessary data; some
projects refused to cooperate'while others did not keep track of

particular statistics. Problems of data comparability remain,' Fifth,
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calculation of project costs was tenuous. Had each project budget been
itemized by function, then divided by number of clients of particular
types, more accurate conclusions might have been drawn. Sixth, the
evaluation claimed that two projects significantly reduced delinquency,
but failed to explain why, or why the other six did not. These criticisms
notwithstanding, the CYA evaluation is a promising model for future

evaluations of police referral programs.

Implications for Future Research

The call for 'adaitional research" is a familiar one in the social
sciences, and it is not surprising that many observers of police referral
practices have suggested further study before drawing any firm conclusions
about operating patterns or impact on clients. This imperative, however,
is more easily justified for police referral than for many other research
areas. Based on‘our assessment, we propose that future research encompass

the following changes and improvements: ‘ -

Police referral should be clearly defined to subsume a specific

set of activities, and distinction should be made between police ‘|

referral and police diversion. Ideally, observers could reach a

consensus on a single definition of referral. The terms referral
and diversion are often used interchangeably because they have

not been coherently defined.

Analysts should clearly state their hypotheses prior to reporting

their research findings. Hypotheses could then be grouped to : [
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serve as the basis for possible theoretical development.
Whether it is possible to formulate theories of police referral
from theories of juvenile delinquency and conflict management

remaips to be seen.

Hypotheses should be generalizable across referral programs.

This would increase comparability and ease analysis of program
results. Yet hypotheses must alsb be specific enough to guide
individual research strategies. This assessment has identified
11 broad hypotheses. In future repofts we shall develop more

specific, research-oriented hypotheses.

Information on police referral should come primarily from

individual police departments, although community agencies

can also provide valuable information. Because of the con-

fusion over the meaning of referral and the lack of theoretical
guidance, little empirical data about police referral exists.
This can be remedied, but only through exhaustive, expensive
data collection methods. Most referral data have come from
courts and community social service agencies rather than from
police departments. Yet most departments keep recordé of
formal reférral activities On officers' daily log sheets,
incident cards, communications records or tapes, and general
reports. Obtaining this informétiqn requires,cooperation‘and
persistence, but is well worth the effort. Information about
informal referrals can be best obtained from interviews with

police officers and citizen5; rates are derivable from direct
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on-scene observation of police officer activities. This
usually means riding in patrol cars and observing a sample
of officer-citizen encounters. It also means observing
activities of the departmental telephone operators to learn
about information exchanges and referrals. In some agencies
this information is available on tape; in others, a set of

trained observers listening to citizen calls may be required.

Studies of police referral must present not only relevant

descriptive statistics on rates of referral, types of citi-

zens referred, background characteristics of clients, and

types of agencies to which referrals are directed, but

should apply more analytical methods. Use of police agency

statistics, rather than just referral agency data, allows
computation of more sophisticated statistics. Police depart-
ments usually maintain background information on individuals

they refer.

Studies purporting to evaluate effects of police referral

should clearly state the criteria they are using in their
evaluation. Effectiveness and efficiency are difficult to
operationalize although they remain standard evaluative

criteria. Most costs are not quantifiable or measurable.

Evaluation should focus not only on specific referral projects,

but on the concept of police referral. What difference does it

make for police and citizens if the referrals are voluptary or
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coercive; how can coercion be measured? What differences are
there if referrals are made to internal police units or to

community social service agencies?

More attention should be paid to the effects of police agency

structure and organization on referral procedures. Internal

referyal is largely ignoréd in the literature, yet is becoming
increasingly important in light of the debate over the police
role in providing social services. Juvenile counseling centers,
police social-work teams, and'family crisis interventionbunits
are some of the many ihternal referral units. Are departments
with specialized service units more likely to refer calls
internally? Do departments with top-heavy chains of cdmmand

refer more than departments with few command-rank officers?

Just as more examination is needed of effects of departmental

structure on referral, research should also be conducted on

other hypotheses presented in Chapter 3. " Foremost is the

effect of departmental policy. How does departmental policy,
or lack of it, affect officers' referral activities? Can
police discretion.inyreferral be observed and measured, and is
it contrallable through departmental guidelines? Do officers
attempt to circumvent authority when decliﬁingyto refer?
Wilbanks notes: that:
| A résearch concentration on the perception of

~officers as to what departmental policy is and

as to the availability and effectiveness of

alternative dispositions in the community should
have important implications in terms of future

N f

m,{\ B
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research . . . If departmental policy is found
to be the best predictor of insertion rates
across cities, researchers may show greater
~interest in examining the development of .
departmental policy (Wilbanks, 1975: 33-34).

Future research into the correlation of referral rates

with presence and availability of referral resources

in the community should be emphasized. ‘There has been

little reéearch into the degree to which police 6fficers
perceive the eXistence and effectiveness of community
agencies. It might be that funding agencies would improve
their investments by placing referral coordinators within
police departments than by funding new community referral

resources that might be ignored by police.

If possible, research on police referral should be

comparative across cities, programs, and issues.

More research is needed on the ultimate objective of referral

programs: increasing police effectiveness in dealing with

citizens' problems. This requires long-term evaluation and

carefully designed evaluative criteria, plus good cooperation

from citizens, police departments, and referral agencies.

Researchers must keep in mind the type of citizens being

referred. Police departments may refer several different

~groups of citizens: offenders, victims, complainants, or

persons wanting information. The kinds of referral programs



159

established to handle each group will vary; this point is

frequently ignored in the literature.

No single study can encompass a thorough, empirical evaluation of
the full range of consequences of organizing social services in different
ways and of diverse agency policies for social service delivery. The
varietf of organizational arrangements is so large, and the potential
sets of effects so vast and diffuse, that a study attempting to examine
impacts of all combinations would be unrealistic. But large and diffuse
problems can be tackled effectively if relevant subparts of the problems
are identified and series of separate studies undertaken to examine them.

All questions and suggestions raised above are of immediate policy
relevance to police administrators, community agency representatives,
elected officials, and the general public. Police referral requires more
careful attention than it has received. The potential effects of referral
on citizens' lives are immense, as are their impact on police agency
structure and operation. Thiéyassessment has analyzed and evaluated
literature to try to more clearly define referral and to propose methods

for planning more sophisticated research.
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Introduction

In preparing this report we abstracted much of the police referral
literature. These abstracts were originally intended for internal use,
but may prove helpful to others interested in referral. This Appendix
contains the majority of these abstracts, listed alphabetically by
author's last name. |

Our abstract form includes six categories. Issue Area lists the
specific issue to which the publication was devoted. Four issues =~-
General Diversion, Juveniles, Domestic Crises, and Public Drunkenness --
arF discussed at length in Chapter 3. The other two -- Police Social
Service Provision and Calls for Police Service -- are discussed in

Chapters 1 and 2.

Citation Type refers to the general approach of weach article.

Four categories ~-- Policy Statement, Directory, Program Description,

and Training Manual -- are self-descriptive. There are five other
approaches: Descriptive, Theoretical, Hypothetical, Analytical, and
Evaluative. Descriptive articles detail actual ox ideal operations of
specific diversion or referral programs. Theoretical articles deal with
the underlying theory behind referral and related subjects. Hypothetical‘
articles, in addition to formulating hypotheses, contain authors' preferénces
for program design and their opinions of referral or police social service
provision. Analytical articles discuss empirical results. Evaluative
publications assess operations of particﬁlar referral programs, comparing
performance with stated goals,

The Referral Characteristics category summarizes police referral

according to criteria discussed in Chapter 1. Referrals may be voluntary
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or involuntary; they may be directed internally to specializedvpolice
units, or eXternally to community social service agencies. They may

be formal, involving written requirements for entrance and costs to
clients, or informal, where poiice provide names of agencies to contact
and individuals must initiate contact with agencies. Referral is not
limited to offenders, although the majority of abstracted articles either
did not mention a specific clientele or concerned offenders only.

Victims of crime and citizens calling police for assistance may also be
referred.

The Abstract category contains a short summary of the contents of
the article. The Hypotheses section lists major referral hypotheses
that are either stated explicitly or eXtracted from reported findings of
authors' opinions. The numbers in parentheses correspond to the numbers
of the 11 hypotheses listed in the introduction to Chapter 3 and in
Tables 1 through 3. Not every hypothesis is listed in an abstract due
to space limitations.

The final category, Original Statistical Data, indicates whether the

publication includes any empirical data in support of its findings and
describes the type of data and the form in which it is presented. Data

must be original'for listing here; reports of others' findings would

not be listed except under the original article.

We hope that readers can use these abstracts to focus their inquiry

and avoid examining publiCations unrelated to their interests. The

- abstracts are necessarily brief and, while oriented to our definition and

~ concept of referral, contain enough information to indicate the content

of the article.
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American Bar Association (1976) Directory of Criminal Justice Diversion
Programs 1976. Washington, D.C.: American Bar Association Pre-

trial

Intervention Service Center, National Offender Services Coor-

dination Program,

Issue Area:

General Diversion

Citation Type: Directory

Referral Characteristics: None

Abstract:

HXBotheses:

A listing, in directory format, of criminal justice diver:ion
programs either operational or under development, Listing

is organized by state, address, director, administering agency,
status, participant focus, and point of diversion. Includes
programs administered by police, prosecutors, public defenders,
courts, probation, and community-based public service organ-
izations. Listings have increased from 57 projects in 1974 to
148 in 1976. Many programs have expanded their diversion
jurisdiction.

None

Original Statistical Data: None
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Bard, Morton (197ﬂa) "Alternatives to Traditional Law Enforcement."
Police (Nﬂﬁgv er/December), 20-23.

e
@f
ﬁé« ARl Issue Area: Domestic Crisis
v'\p J

Citation Type: Program Description

Referral Characteristics: Involuntary, internal, formal

Abstract: Describes a program operated by the City College of New York
in cooperation with the New York City Police Department to
handle domestic disturbances. A group of 18 patrol officers
were trained to deal with family crisis situations. - They
were counseled in intervention skills often used by psycholo-
gists. After training, they were placed on 24-hour duty and
dispatched to all family crisis calls within a single precinct.
The officers served as generalists/specialists, performing
normal patrol duties when not responding to crisis calls.
Efforts were made to avoid creating social workers from
police officers.

protheses:

e Courts are inadequate to handle family disturbances;
skillful intervention and police use of mediation and
referral hzve positive effects. (10, 11)

¢ Police departments can be structured as highly flexible
service organizations without compromising their basic
law enforcement mission. - (2)

e Service calls are regarded by most policemen as unwelcome
nuisances. (4)

& Police family crisis intervention techniques can create
better police-community relations than can special
community relations programs. (11)

e . The generalist/specialist model can be extended to other
police functions, 'such as handling juveniles. (2)

e Police departments organized along military lines are less
likely to be professional departments than those with
flexible organization. (2)

Original Statistical Data: None
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Bard, Morton (1975) The Function of the Police in Crisis Intervention and
Conflict Management: A Training Guide. Washington, D.C.: U.S.
Department of Justice, Law Enforcement Assistance Administration,
National Institute of Law Enforcement and Criminal Justice.

Issue Area: Domestic Crisis

Citation Type: Training Manual

Referral Characteristics: Involuntary, internal, informal

Abstract: A training manual for acquainting police with techniques of
crisis intervention and confiict management, this volume
includes several of Bard's articles and presents a chapter
on the referral network., There is an established network
of helping agencies in every community, and a primary police
goal should be to maintain a functional relationship with
those agencies. Referral is a process that prepares people
to. obtain assistance once they have recognized what their
problems are and what sorts of help they need.

Hypotheses:

¢ Police crisis intervention reduces crime rates. (11)

® Feedback from community agencies to police is necessary
for referral to be successful. (3)

@ Citizens are more likely to report crimes and assist
police in other ways if they perceive the police as
competent helpers. (11)

o Referral is appropriate when the police officer has a
good knowledge of available community resources and
cultural characteristics of the population. (4, 6)

e Referral is appropriate if police officers are adequately
trained. (1, 4)

»  Training police officers in family crisis intsrvention
techniques decreases the number of arrests in family
disturbance calls. (2, 10)

Original Statistical Data:

From his pilot project in the New York City Police Department
Bard presents data on the number of referrals made by special
units and by regular police patrols, as well as the agencies

to whizh referrals were made. Data on number of follow-up -
investigations are also noted. '
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Baron, Roger and Floyd Feeney (1976) Juvenile Diversion Through
Family Counseling. Washington, D.C.: . U.S. Government Printing
Office.

Issue Area: Juveniles

Citation Type: Program Description

Referral Characteristics: Involuntary, internal, formal, offender referral

Abstract: The article describes a Sacramento (CA) County program for
diverting juveniles referred to the probation department for
status and minor criminal offenses. The 1962 LEAA-funded
project concerned diversion by the probation department only.

A reduction in recidivism rates was reported, but no supporting
data was presented.

Hypotheses:

o Diversion of status offenders from the juvenile justice
system results in lower recidivism rates. (11)

Original Statistical Data: None
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Bercal, Thomas E. (1970) "“Calls for Police Assistance: Consumer Demands
for Governmental Service.! American Behavioral Scientist, Vol. 13,
No. 5/6 (May/August), 681-691.

Issue Area:; Calls for Police Service

Citation Type: Analytical

Referral Characteristics: Voluntary, internal and external

Abstract: An analysis of calls to the emergency police number in Detroit,
St. Louis, and New York in 1968, this article presents. consider-
able data on types of calls received and how they were handled.

. It notes the number of calls handled over the phone without
the dispatch of a patrol car (18 percent in Detroit, 15.5 per-
cent in St. Louis) and the number of calls referred to outside
agencies. It summarizes data showing relative numbers of
service and criminal calls.

Hzgotheses:

o ODnly a minority of calls to the police emergency number
are crime related. (6)

@ Most emergency calls are handled by the dispatch of a
patrol car. (1)

e Most calls resolved without dispatching a patrol car do not
involve referral. (1)

e Police departments are much more likely to have written
policies for handling criminal calls than for non-

~criminal calls, (1) '

Original Statistical Data:

Presents data on percentage of calls that are crime related,
percentage of calls handled without dispatch, and percentage
of calls handled by various methods of disposition.
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Black, Donald J, and Albert J, Reiss, Jr, (1970) '"Police Control of
Juveniles,!" -American Sociological Review, Vol, 35, No, 1 (February),

63-77,

Issue Area:

Juveniles

Citation Type: -Analytical

Referral Characteristics: Involuntary, internal, formal, offender

Abstract

—————

Hypotheses:

referral

"Any individual or group behavior is deviant if it falls within
a class of behavior for which there is a probability of negative
sanctions subsequent to its detection." Reports observations
of police-juvenile contacts in a study conducted in Washington,
Boston, and Chicago in 1966. Indicates police have two basic
options: - haiidle the case. in the field or refer it to a
juvenile officer. The authors found most juvenile officers
received their referrals from patrolmen. The authors also
found most police encounters with juveniles were initiated

by other citizens. The bulk of police-juvenile encounters
involve minor legal matters in which the probability of arrest
is low. The probability of arrest increases with the serious-
ness of the offense. They found no evidence that police
discriminate by race in making arrests,

o Juvenile aid officers receive most of their cases on referral
from patrolmen. (2) :

e Most police-juvenile contacts are settled in the field. (1)

e The preference of the complainant is negatively related to
the likelihood of police referral. (5)

e The probability of juveniles being arrested is low. (1)

Original Statistical Data:

Presents data on percent of police encounters with juveniles
according to: type of mobilization and race of suspect by
type of incident; type of incident and race of suspect by

field disposition; situational organization and race of suspect
by field disposition; involving a citizen complainant according

. to race of suspect and complainant's preference by field dispo-
- sition; major situational evidence and race of suspect by field

disposition; and the suspect's race and degree of deference
toward the police by field disposition.
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Byrne, Robert J. (1967) ''Detoxification . . . An Emerging Apostolate."
Hospital Progress, Vol. 30 (August), 86-89,

Issue Area: Public Drunkenness

Citation Type: Program Description

Referral Characteristics: Involuntary, external, informal

Abstract: Article describes operations of St. Mary's Detoxification
Center in St. Louis, one of the first such centers in the
United States. Drunks are booked at the Center, and the offen-
der (patient) is examined for medical problems. Patients
are then sedated and given blood tests. After sobering up,
patients are transferred to a self-care unit, given a high-
protein diet, and referred to a social worker if needed.

Hzpotheses:

e Police referral decreases time spent handling public drunks. (10)

Original Statistical Data:

In 1965, one third of all St. Louis Police Department arrests
were for public drunkenness. The average age of the Center
patients was 50. Only 20-30 minutes of police officer time is
required to process a drunk through the Center, compared to
about 3 hours for arrested drunks,
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Chamelin, Neil C. (1975) "Police and Juvenile Court Relations."
Juvenile Justice, Vol. 26 (February), 16-20.

Issue Area:

Juveniles

Citation Type: Hypothetical

Referral Characteristics: External, formal and informal, offender referral

Abstract:

HXEotheSes:

There is a great deal of police-juvenile court interaction;
each is dependent upon the other. In a majority of cases
initial contact with juveniles is made by patrol officers. The
article lists alternatives open to patrolmen contacting juven-
iles. It indicates that statutory and case law, and court and
police policies have an impact on disposition by a patrol-
man, as do the nature and seriousness of the offense, avail-
ability of alternative resources, and attitude of juveniles
and parents. Police discretion has the potential for abuse,
sO departments should set policies to guide the patrolman in
his dispositional decision. These should be developed in
cooperation with the juvenile court. The article provides

lists of policies needed as guidelines,

& Likelihood of police referral varies with: statutory and

case law, court and police policies, nature and serious-
ness of offense, availability of referral agencies,
and attitudes of involved persons. (1, 3,5, 7)

@ Police descretion is more effective and less dangerous if
guided by specific departmental policies. (1, 9)

Original Statistical Data: None
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Clark, Ronald H. (1976) "King County Prosecutor's Policy Statement
Regarding the Disposition (Sentencing) of Juvenile Offenders."
Seattle, Washington: King County Prosecutor's Qffice. Mimeo.

Issue Area: Juveniles

Citation Type: Policy Statement

Referral Characteristics: Involuntary, formal, offender referral

Abstract: Takes antireferral, pro-prosecution approach. Moves away from
the treatment-rehabilitation model, which it claims has proven
inadequate and incomplete, and toward an accountability model
in which juveniles are held accountable for their crimes.
Referral only applies to those juveniles whose conduct does
not pose a serious threat, and who are in need of social
services. Referral is determlned by age of offender, serlous-
ness of offense, and prior criminal record

Hzgotheses:

® Discretion is a necessary element of justice, but is
uncontrolled under the treatment—rehabllltatlon model
of referral. (9)

c The likelihood of pollce referral is determined by age of
offender, seriousness of offense, and prior criminal
record. (5)

Original Statistical Data: None

RSP
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Coffey, Alan R. (1974a) Juvenile Justice as a System: Law Enforcement
to Rehabilitation. Englewood Cliffs, New Jersey: Prentice-Hall, Inc.

Issue Area: Juveniles

Citation Type: Descriptive, hypothetical

Referral Characteristics: None

Abstract: Chapter 5 describes juvenile diversion; the remainder describes
other facets of the juvenile justice system. Juveniles most
likely to be diverted are those predelinquents who, in the
judgment of the police, will benefit the most from being spared
contact with the justice system. Most diversion programs
are informal and not mandated by statute. Police must rely
heavily on discretion in their decision to divert or process
a juveniie.

Hypotheses:

e Police diversion programs for juveniles are likely to be
informal and not mandated or governed by either statute
or agency policy. (1, 2, 7)

Original Statistical Data: None
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Coffey; Alan R. (1974b) Police Intervention Into Family Crisis.
Santa Cruz, California: Davis Publishing Co.

Issue Area: Domestic Crisis

Citation Type: Hypothetical, theoretical

Referral Characteristics: Voluntary, external and internal, formal

Abstract: An exhaustive study of the police role in domestic crisis inter-
vention. The article takes a psychological approach to police-
citizen encounters. Police have a limited role in dealing with
personal and family crises; it should involve only responding to
calls for, or preventing, crime. Police officers should not be
counselors, but should be aware of community resources and make
use of them through referral techniques. The police officer faces
a reaction decision in every domestic crisis case, a point at
which he must decide to arrest or intervene in another manner.
If he chooses the latter he can refer the case elsewhere or
conduct a '"diagnostic interview'" that will determine his plan of
action and method of intervention. Family crisis is defined as
the point at which a family member cannct cope with stress.

Hzpotheses:

e To adequately deal with domestic crisis situations, officers
must be adequately trained. (1)
e The earlier the police can intervene in a crisis, the fewer
resources they will expend in disposing of the case, = (10)
e Police referral of domestic crisis cases decreases police
resources necessary to dispose of these cases. (10)
e Police intervention into family disputes must involve counseling
services rather than law enforcement techniques. (1)
e Police referral to publlc agencies is more practlcal than referral
: to private agencies because public funding is more suitable
_ to the client's needs than is prlvate funding. (3)
e Police referral is more effective if it is formalized through
- a bid procedure with interested agencies. (3, 11).
e The general public is more concerned with criminal than w1th
noncriminal behavior. (5) I
o The police law enforcement role can be suspended only in the v
face of evidence indicating that counseling will not
jeopardize the law enforcement mission. (1)
e Although pollce should not engage in counseling themselves,
training in counseling methods will enable them to make -
: more appropriate referrals: (1, 4) - :
8 Counselors, therapists, and psychlatrlsts are cften Jbiased toward ,
the police, causing them to refuse to handle pollee referrals,

(3)

Original Statistieal Data: None ; N T
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Correctional Association of New York and International Association of
Chiefs of Police (1975) Alcéohol and Alcoholism: A Police Hand-
book. Gaithersburg, Maryland: International Association of Chiefs

of Police.

Issue Area: Public Drunkenness

Citation Type: Descriptive

Referral Characferistics: None

Abstract: Describes Uniform Alcoholism and Intoxication Treatment Act
of 1971. Describes state-by-state variation in handling
public drunks. This handbook includes a description of med-
ical and side effects of alcoholism as a reference guide for
police officers.

Hypotheses:
| e How police handle public drunks depends on state statutes

and on community facilities available for handling
drunks. (3, 7)

Original Statistical Data: None
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Cressey, Donald R. and Robert A. McDermott (1973) Diversion from the Juven-
ile Justice System. Ann Arbor, Michigan: University of Michigan,
National Assessment of Juvenile Corrections.

Issue Area: Juveniles

Citation Type: Descriptive

Referral Characteristics: Voluntary and involuntary, internal and exter-
nal, formal and informal, offender referral

Abstract: Considers juvenile diversion in detail, but diversion occurs
after police have routed the juvenile through the probation
intake officer. The probation officer may be contacted by
the juvenile after the police have either sent the offender
to a detention center or cited him and released him to his par-
ents. Referral to an outside agency then becomes the respunsi-
bility of the probation officer. Reports on diversion pro-
grams in three urban commumities. Provides detailed descrip-
tions of key positions in the juvenile justice system, notably
the probation intake officer, Discusses specialized diversion
units,

Hypotheses}

e Most diversion programs are established to handle predelin-
quent and delinquent juveniles. - (5)

o The juvenile and his/her family do not perceive their
handling by a special diversion program as materially
different than that provided by the normal juvenile
justice system. (il)

o Where appropriate external diversion units do not exist,
the juvenile justice system develops internal units. (3)

Original Statistical Data: None
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Cumming, Elaine, Ian Cumming, and Laura Edell (1565) '"Policeman as Philo-
sopher, Guide, and Friend." Social Problems, Vol, 12, 276-286.

Issue Area:

Police Social Service Provision

Citation Type: Analytical

Referral Characteristics: None

Abstract:

Police officers are seen as part of an integrative system of
community support and control, focusing on police in the role
of control agents. Data collected in 1961 indicate that police
spend approximately half their time performing service-related
duties rather than law enforcement duties. Police perform more
service functions on evenings and weekends than they do during
the day. This may be a function of the unavailability of social
service agencies during these times. The police often lack

the knowledge to properly use community social service agencies,
especially those established to deal with ‘medical problems.
Rather than training police as specialists in both controlling
and supporting citizens, police referral methods should be
improved, '

Hypotheses:

e Police handle more social service calls during the evenings
and on weekends because of the unavailability of commun-
ity social service agencies. (3)

e Poor, uneducated citizens are more likely to call the police
when confronted with a sgcial service problem than are
more well-off, better educated citizens. (5)

¢ Police have little knowledge of, or liaison with, community
social service agencies.  (3)

o Police professionalization, instead of improving police referral
techniques, will increase police training to include
methods of dealing with social service provision (to
equip the officer with professional skills). (1, 4).

Original Statistical Data:

Presents four tables and one chart discussing sample of 652 calls
to police. The chart diagrams the average rate of calls per
hour over the time of 'day and day of week., The tables classify
types of calls received, compare types across day and hour of
call, note which calls are likely to be followed by dispatch of
a patrol car, and disposition of calls by classification.
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Cummins, Marvin (1970) "Police and Service Work.' American Behavioral
Scientist, Vol. 13, No. 5/6 (May/August).

Issue Area:

Police Social Service Provision

Citation Type: Descriptive

Referral Characteristics: None

Abstract:

Hypotheses:

Based on observation of over 100 8-hour shifts spent riding

in police patrol cars in a medium-sized suburb, this article
concludes that police spend much of their time in service

work. It categorizes police roles as "instrumental negotiator'
and '"'emotional reassurer.'  Police service work has two major
functions: to learn the social environment of the community,
and to develop citizen cooperation and compliance with police
activities.

e Role of beat patrolman is one of mediator and negotiator
of personal and community problems, rather than one
of law enforcer. (1)
e Service work tasks provided by police are often available
from other agencies in the community. (3) ‘
& Police service work fulfills a community relations function. (11)
® Service work has lower status among police officers than
does law enforcement work. (4)

Original Statistical Data:

None reported, although conclusions drawn from direct obser-
vation of police activity. '
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Curtis, Patrick and Anita M. Lutkus (1976) "Attitudes Toward Police
Social Work.' A paper presented at the Twenty-Eighth Annual Meet-
ing of the American Association of Psychiatric Services for Children,
held in San Francisco, California, November 10-14, 1976.

Issue Area: Police Social Service Provision

Citatibn Type: Analytical

Referral Characteristics: Voluntary, internal, formal

Abstract: Discusses police-social worker team model designed by Harvey
Treger and implemented in Wilmette and Park Ridge, Illinois.
Reports results of follow-up study of families who had had
contact with a police social worker. Follow-up was conducted
by mail., ~All families studied had been referred to a social
worker because of a behavior problem of a child under the age
of 18. 1In each city both a contacted group and a noncontacted
control group received questionnaires. ''The researchers conclude
that most families have a positive attitude toward receiving
social work services in a police department, that coercion
in the referral process is not perceived by parents whose
children become involved with the police, and that the enviromn- -
ment of a police department does not impede parents' willing-
ness to accept social work services, but may actually enhance
the social workers' acceptability as a helping agent."

HXEotheses:

e Performing social work tasks will not soften the image of
police held by citizens. (11)
e Police performing social work tasks will not result in citi-
zens feeling coerced into receiving social services. . (2)
# Given the choice of arrest or referral by police, most
offenders prefer referral.  (5)
@ Citizens generally feel their police are doing a good job. (11)
@ Police social work allows immediate service delivery to
needy citizens. (10)
@  Police referral increases the amount of police time spent
on a-case. (10) ~
¢ The existence of a social work team within the police
department increases the number of police referrals
made. - (2),
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Original Statistical Data:

Provides SES data on respondents and tables 'showing:
percentage of positive responses toward local police, counsel-
ing services in general, social workers in general, and polics
social workers; percentage of positive responses toward

local police by four sample groups; comparison of positive
attitudes of noncontact groups toward police social work;

and comparison of positive attitudes toward police social work
by arrested and nonarrested population. Also, 41 percent of
respondents reported positive attitudes toward police due

to past experience with police in which they described

police as honest, courteous, and effisient.
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Dash, S. (1974) '"Means and Methods Employed in Penal Law.'' Criminal
' Law Bulletin, Vol. 10, No. 7 (July/August), 571-583.

Issue Area: General Diversion

Citation Type: Hypothetical

Referral Characteristics: Involuntary, external, formal, offender referral

Abstract: Considers diversion to be directing a case away from the c¢riminal
‘ justice system and includes under diversion such things as
pretrial plea bargaining by prosecutors. Indicates diversion
discriminates against the poor. Many cases are diverted from
the criminal justice system-without referral to any rehabilita-
tion or treatment program.

Hypotheses:

¢ Sociloeconomic status of offenders has a strong impact on
likelihood of police referral, with poor offenders
less likely than richer ones to be referred. (5)

@ TFrequency of police referral is unrelated to the avail-
ability of community agencies or rehabilitation or
treatment facilities. (3)

Original Statistical Data: None




181

Dayton (OH) Bureau of Alcoholism and Drug Abuse (1972} Dayton Alcohol
and Drug Rehabilitaiton Program: Final Report. Dayton, Ohio:
Dayton Bureau of Alcohclism and Drug Abuse.

Issue Area: Public Drunkenness

Citation Type: Program Description

Referral Characteristics: Voluntary, external

Abstract: Describes the operations and accomplishments of Project Cure
Inc. (drugs) of the Human Rehabilitation Center (drunks and
alcoholics). Phase I of the alcohol program involved treatment,
primarily medical, for 3 to 5 days at a detoxification center.
About one third of those treated in Phase I were encouraged to
enter Phase II, a long-range treatment program designed to
cure alcoholics; people in this phase generally participated
for about 5 weeks.

Hypotheses:
o Police referral of public drunks and drug abusers will

relieve the police of costly and time-consuming work. (10)

Original Statistical Data:

Cites only length of stay of patients and -percentage of 4
Phase I participants encouraged to undergo treatment in Phase II.

’
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Di Vito, Ettore R, (1975) "Station House Adjustments in Juvenile Cases."
Police Law Quarterly, Vol. 4, No. 3 (April), 13-20.

Issue Area:

Juveniles

Citation Type: Descriptive

Referral Characteristics: Involuntary, internal, formal, offender referral

Abstract:

Hypotheses:

Juvenile officers in police departments are thought to have
superior knowledge and to conduct follow-up investigations more
efficiently and effectively than patrolmen who handle juvenile
cases. Specialization can, however, create morale problems
within departments. Initial contact with juveniles and initial
case investigation can be appropriately handled by patrol offi-
cers; they can issue a citation, or warn and release. If
further inquiry is required the case should be referred to a
juvenile officer. If the juvenile officer decides to release the
child he should make an information report; a more detailed
report is filed when children are taken into custody. Juveniles
may also be counseled and released to their parents; this dis-
position may be accompanied by referral to a community agency.

e Station house adjustment promotes rehabilitation of the
juvenile. (11) ‘

o Police referral reduces court case load. (10)

e Patrolmen who handle juveniles tend to ignore their pro-
blems more so than would trained juvenile officers. (2)

e Juvenile officers follow up cases more efficiently than do
nonspecialized officers. (2, 10)

e The type of station house adjustment is influenced by the
seriousness of the incident and the perceived causes of
the juvenile behavior. (5)

Original Statistical Data: None
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Driscoll, James M., Robert G. Meyer, and Charles F. Schanie (1373)
"Training Police in Family Crisis Intervention." Journal of Applied
Behavioral Science, Vol. 9, No. 1, 62-82.

Issue Area: Domestic Crisis

Citation Type: Analytical

Referral Characteristics: Voluntary, external, formal

Abstract: Authors' abstract: '"A program of family crisis intervention
training for police, adapted from that implemented in New York
City by Baxd (1970), was conducted and’evaluated. Twelve

" officers were given 5 to 6 hours of training, 5 days a week
for 5 weeks. Officers were then assigned to regular duties.
Questionnaire responses from officers 4 months into the project
indicated increased understanding of family problems, greater
acceptance of them by citizens, heightened receptivity to their
suggestions, a decrease in the use of force, and an increase
in overall effectiveness. Telephone interviews showed that
citizens dealt with by trained officers, as compared to those
dealt with by untrained officers, reported greater rapport. be-
tween themselves and officers, greater involvement of officers,
more satisfaction with the intervention, and an increased regard
for the police."

Hypotheses:

® Most police agencies reject family trouble as a legiti-
mate aspect of policing and give it low priority. (4)

® Most police agencies do not emphasize service functions. (1)

e Training police officers in family crisis intervention tech-.

‘ niques will: decrease the number of family disturbance

complaints, decrease recidivism, decrease the numbers
of injuries to police officers, increase citizen
satisfaction with police, increase police ‘effective-
ness in handling family crises, and increase officer
rapport.. (1, 11)

e If officers have ready access to d1rectorles of communlty
resource agencies, it will increase the llkellhOOd
of pollce referral. (1) ! .

e Family crisis intervention tralnlng is not aimed at pollce
specialists, but will increase the patrolman's
effectiveness in handling family crisis cases. (11)

e Trained officers resolve conflict much faster than untrained
officers. .. (10) v

¢ Crisis intervention training increases c1tlzen satisfac-
tion with police performance. (11)

® - Trained police officers are more llkely to make referrals
than untrained officers are, (4)
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o Community cocial service agencies are often indifferent
to police referrals. (3)

Original Statistical Data:

Includes data from telephone questionnaire administered

to clients after police contact and data from questionnaire
administered to officers evaluating the training project.
Referral rates (number of citizens contacted by police who
eventually contacted a social service agency after being
referred) are about 10-14 percent.
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Duxbury, Elaine (1973) Evaluation of Youth Service Bureaus. Sacramento,
California: Health and Welfare Agency, Department of the Youth
Authority.

Issue Area: Juveniles

Citation Type: Analytical

Referral Characteristics: Voluntary, external, formal and informal,
offender and citizen referral.

Abstract: Diversion is defined as the process whereby problems otherwise
dealt with in a context of delinquency and official action will
be defined and handled by other justice system means. The
article presents considerable data on clients handled by
Youth Service Bureaus. The data show that police did not make
full use of YSB; the majority of the referrals to YSB came
from individuals, not from police probation. Clients were
most often referred because of some problem, such as health or
unemployment, not usually associated with the juvenile sys-
tem,

Hypotheses:

® Frequency of referral is negatively related to age of client. (5)

® Females and Whites are more likely to be referred than males
and members of minority groups, respectively. (5)

@ Frequency of referral to YSB varies with police departmental
organization and characteristics. (2)

®» Police refer juveniles to YSB about equally often for delin-
quent tendencies as for specific offenses. (5)

@ Most police departments do not have specific criteria for .
determining when referral is a proper disposition. (1)

e Frequency of police referral is dependent upon attitudes
of police officers and administrators, (4) ,

e Police referral to. YSB reduces the recidivism rate. (11)

Original Statistical Data:

Presents data describing the characteristics of YSB clients,

types of services provided by YSB, YSB's relationships with law
enforcement agenc1es (numbexr of referrals from police departments),
and reduction 1n arrests for juvenile dellnquency
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Ellingston, John R. (1948) Protecting our Children from Criminal Careers.
New York, New York: Prentice-Hall, Inc.

Issue Area: Juveniles

Citation Type: Hypothetical y

Referral Characteristics: Voluntary, external; formal, offender referral

¢

Abstract: Discusses causes of delinquency and possible means of community
correction, .Suggests three furictions of police juvenile bureaus:
handling youthful offenders taken into custody, preventing
delinquency, and acting a liaison between the department and
the community. Juvenile bureau's first recourse is release to
parents; it can also direct juveniles to the courts or proba-
tion department or refer them to community agencies. Pre-
ferred order of case disposition would be release to parents,
referral to community agency, direction to probation depart-
ment, then petition to court.

HXEqueses:

¢ Most police cases involving juveniles are disposed of through
release to parents. (3)

¢ Police referral is less likely in areas of low population
concentration than in areas of high population concentra-
tion. (6)

. Original Statistical Data: None




187

Erskine, Helen (1972) Alcohol and the Criminal Justice System: Challenge
and Response. Washington, D.C.: U.S. Government Printing Office.

Issue Area: - Public Drunkenness

Citation Type: Program Description

Referral Characteristics: Voluntary, external, formal

Abstract: Describes several alcoholism detoxification programs, including
T the Vera Institute of Justice Bowery Project, Washington (DC)

Detoxification Program, and St. Mary's Detoxification Center
in St. Louis. Makes several recommendations for police hand-
ling of public drunks; they parallel those of the President's
Commission and include decriminalization of public intoxifica-
tion, establishment of detoxification. and treatment centers,
and police referral to those centers.. Recommends civilian
rescue teams, rather than patrolmen, be sent to pick up and
transport public drunks., If police take drunks to detoxifica-~
tion centers officers must be carefully trained to recognize
alcoholism as an illness.

HXEotheseq:

e Civilian alcoholism rescue teams will decrease police time
and resources spent in handling public drunks. (10)

e Police effectiveness in handling public drunks will be
increased if police are properly trained in recog-
nizing symptoms of alcoholism. (1, 11)

Original Statistical Data: None
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Farmer, Richard E. and Victor A. Kowalewski (1976) Law Enforcement and
Community Relations. Reston, Virginia: Reston Publishing Co., Inc.

Issue Area: Police Social Service Provision

Citation Type: Descriptive

Referral Characteristics: Involuntary, external, informal

Abstract: The authors advocate the '"full service model" for police
agencies., They rely on previously reported data to refute
arguments. that police should provide '"enforcement only"
services (Cumming, Cumming, and Edell, 1965; Wilson, 1968).
Role conflict develops when police training concentrates on
law enforcement while actual duties involve service work.
They support the idea of police departments providing social
services and propose that the extent of services provided
be determined through planning with social agencies.

Planning increases cooperation between police and community
agencies and results in better service to citizens., Crisis
intervention training is viewed as a valuable tool for offijicers.
The key to successful conflict management is law enforcement
that keeps community peace while minimizing the use of force.

Hzpotheses:

e Police training should stress the importance of social ser-
vice delivery. (1)

e The 24-hour availability of the police and their deployment
throughout the community makes them especially suit-
able for responding to emergency calls., (3)

e Police referral to community agencies results in better
service provided to citizens. - (11)

Original Statistical Data:

None, All data cited comes from previously published articles.
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Flammang, C. J. (1972) Police Juvenile Enforcement. Springfield, Illinois:
Charles C. Thomas.

Issue Area: Juveniles

Citation Type: Hypothetical

Referral Characteristics: Voluntary and involuntary, internal and external
formal, offender referral

Abstract: Cites two areas of police concern with disposition of juvenile
cases: preliminary and final disposition. Lists criteria for
detaining juveniles, Recommends development of a system in
which a juvenile is given a citation to appear at police sta-
tion with his parents at a later date, Pages 123-165 are par-
ticularly germane to police referral and disposition of
juveniles.

Hypotheses:

e Police referral reduces the juvenile court case load. (10)
e Police referral often improves effectiveness of service
delivery to juveniles., - (11)
& Juveniles detained for minor offenses should either be
released to parents or referred to community agencies.
e Police should not become involved in handling juveniles
in aftercare situations. (1)

Original Statistical Data:; None

b

1)
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Gibbons, Don C. and Gerald F. Blake (1976) "Evaluating the Impact of
Juvenile Diversion Programs.' Crime and Delinquency, Vol. 22
(October), 411-420.

Issue Area: Juveniles

Citation Type: Evaluative

Referral Characteristics: Voluntary, external, informal, offender
referral

Abstract: A review of nine studies that evaluate the outcomes of speci-
fic juvenile diversion programs, Most evaluations are flawed
by small sample sizes, lack of proper control goups, and other
methodological defects. As a result, most diversion proposals
and programs are not able to substantiate their claims of
effectiveness or efficiency., Effectiveness is measured by
the extent to which the program is directed at the target
population for which it was intended -- were clients able to
obtain easy access, and were obstacles to initiation of
programs with appropriate clients avoided? Efficiency is
measured by the frequency and quality of service delivery,
Included in the review are studies by Klein (1975) and Ruther-
ford and McDermott (1975).

HXBotheses:

o Creation of diversion programs results in alterations in
traditional police referral practices and in police
officer attitudes, (4)

e Police referrals to community agencies have increased
significantly since 1970, but remain relatively
low,  (3)

e Police referral is largely determined by the client's age,
sex, prior record, and seriousness of offense. (5)

e Police referral rates are positively related to the amount
of outside funds received by departments, (8)

e Police referral is positively related to a decrease in
recidivism, (11)

® Police referral is negatively related to a decrease in
recidivism (the target populatlon obtains a hlgher
visibility). (11)

- Original Statistical Data: None
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Glaser, Daniel and Vincent O'Leary (1966) Parole Decision-Making: The
Alcoholic Offender. Washington, D.C.: U.S. Government Printing
Office. Department of Health, Education, and Welfare, Office of
Juvenile Delinquency and Youth Development.

Issue Area: Public Drunkenness

Citation Type: Descriptive

Referral Characteristics: None

Abstract: Contains data on drunkenness arrests. In 1962 the median age
of arrested inebriates was 42. A Rochester (NY) study con-
ducted in 1953-54 found that the average arrestee had 16.5 prior
arrests, 12.8 of which were for public intoxification; the
most common other crime committed by drunks was larceny.

Other studies are cited showing that between 15 percent and

29 percent of criminals were intoxicated when arrested. Approx-
imately one third of police arrests in 1962 were for public
intoxication.

Hypotheses:

e Public drunks should be treafed in some manner other than
arrest by police. (11)

Original Statistical Data:

Data cited in abstract was from a 1962 study conducted by the
authors.
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Goidman, Nathan (1969) "The Differential Selection of Juvenile Offenders
for Court Appearance." In William Chambliss, ed. Crime and the
Legal Process. New York, New York: McGraw-Hill Bosk Co., 264-290.

issue Area: Juveniles

Citation Type: Analytical

Referral Characteristics: Involuritary, external, formal, offender referral

Abstract: A study of the differences between juveniles known to both

' police and courts (through police direction or information _
provision) and those known only to police. It found that differ-
ential selection of juvenile offenders for court appearance
did exist, and that arrest and court referral rates varied
among communities. ’

Hzgotheses:

¢ Seriousness of offense is negatively related to the likeli-
hood of police referral to community agencies, but
positively related to number of court petitions. (7)

e Race is strongly related to the likelihood of police referral
of juveniles to community agencies, (Minority group
members are less likely to be referred.) (5)

e Likelihood of police referral of juveniles is positively

- related to the closeness of relations between the police

and community agencies. (3)

Original Statistical Data:

The study contains data on the differential handling of juvenile
offenders, but contains no data directly relatéd to police
referral of juveniles to community agengies.
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Goldstein, Axnoid P., Philip J. Monti, Thomas J. Sardino, and Donald J.
Green (1977) Police Crisis Intervention. Kalamazoo, Michigan:
Behaviordelia.

Issue Area: Domestic Crisis, Public Drunkenness

Citation Type: ‘Analytical, Training Manual

Referral Characteristics: Voluntary and involuntary, external, informal,
offender and victim referral

Abstract: An explanation of how police officers should respond to calls
from people in crisis, this article examines various styles
of crisis intervention and discusses in detail five types of
crises: family disputes, mental disturbances, drug and alcohol
intoxication, rape; and suicide. Referral is discussed under
each topic, but receives particular mention in the chapter
on family disputes, The majority of family disturbances are
noncriminal in nature; therefore, police referral is fre-
quently appropriate once the disputants have been calmed.

Hypotheses;

e Proper police training in handling crisis intervention calls
will reduce the number of police injuries. (10)
® Police referral is the most effective way of delivering
services to persons involved in family disturbances.: (11)
o Departmental requirements, such as patrol officer mainten-
ance of a social sefvice agency directory, increase
 both the number and effectiveness of police referrals.
(1, 11)

Original Statistical Data:

No originai data appears; all reported data are from other
sources.
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Haggard, Lenore (1976) "Effect of the Myers Act on the Criminal Justice
System in Alachua County.' Tallahassee, Florida: University of
Florida, Department of Political Science. Mimeo.

Issue Ared: Public Drunkenness

Citation Type: Descriptive, Analytical

Referral Characteristics: Voluntary and involuntary, external, formal

Abstract: This article discusses the legal history behind the decriminal-
ization of public drunkenness in Florida and the United States.
It outlines the hypotheses underlying the move toward decrim-
inalization and explains why public intoxication is widely
accepted today as a public health problem rather than a crim-
inal problem. The Myers Act was specifically designed to
relieve a burden on courts, police, corrections, and other law
enforcement agencies., Treatment is largely voluntary; invol-
untary treatment is restricted to those in danger of serious
harm or who represent a danger to others. The article describes
options open to police officers under Florida law., They can
take drunks home (handle informally) or send them to appropriate
treatment facilities; they can also detain drunks in protective
custody for 12 hours, arrest for disorderly conduct and take
to jail, or ignore the situation.

Hypotheses:

o Criminal disposition of public drunks. by police wastes
police resources that could be devoted to fighting
crime.. (10)

e The shift from criminal to medical procedures for handling
drunks will increase effectiveness of treatment. (11)

®  When a law conflicts with established methods for handling
a particular problen, police are less likely to refer.

e Lack of police training in handling public drunks will lead
to fewer police referrals, (1)

¢ Police referral decreases the number of arrests and decreases

~ police expenses for detention. (10)

® Police referral of public drunks does not reduce police

handling time. (11)

(7)

e Police referral of public drunks, rather than arrest, decreases

the number of police contacts with drunks. (10)



Original Statistical Data:

Data is presented from figures provided by the Gainesville
(FL) Police Department showing that alcohol-related arrests
have decreased since the passage of the Myers Act. Forty-four
percent of public inebriates are handied by police informally,
32 percent are arrested, and 24 percent are taken to detoxifi-
cation centers. The Myers Act has increased police referral
by 50 percent. Data is also presented showing the reduction
in number of alcohol-related cases handled by police officers,
Data is also estimated on the amount of time spent by
officers in making referrals. The author presents no data on
monetary savings to police departments.
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Harlow, Eleanor, J. Robert Weber, and Fred Cohen (1971) Diversion from
the Criminal Justice System. Washington, D.C.: U.S. Government
Printing Office. National Institute of Mental Health monograph
series. '

Issue Area: Police Social Service Provision

Citation Type: Descriptive

Referral Characteristics: Involuntary, external, formal, offender referral

Abstract: Informal case disposition occurs in both the juvenile and

- adult court systems, The decision to divert is influenced
by a number of factors, including specificity of laws, nature
of the offense, circumstances of the offense, victim's
attitude, character of the accused, likelihood of stigmatiza-
tion, and volume of cases. Arrest data indicate most court
cases involve violations of "moral norms'" rather than serious
criminal behavior. Also listed are arguments against informal
prejudicial processing and trends in diversion.

Hypotheses:

® The establishment of diversion programs has brought a
~larger number of individuals under state control. (1, 7)
e Diversion programs seldom provide treatment for indivi-
duals., (2)
o Diversion programs often do not operate in accordance
with due process of law. (7)
e Persons sent to treatment centers involuntarily usually
remain there longer than individuals sent to prison
for similar offenses. (3)
e Diversion is applied inconsistently. (9)

Original Statistical Data: None
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Hewitt, William H. (1975) '"Non-Victim Crime: Some Police Pefépectives."
In Jack Kinton, ed. Police Roles in the Seventiss: Professional-
ization in America. Aurora, Illinois: Social Science and Socio-

logical Resources, 147-166.

Issue Area:

Public Drunkenness

Citatjon Type: Descriptive

o e

Referral Characteristics: Voluntary and involuntary, intermal and

Abstract:

Hypotheses:

external, informal

This article lists five police options for handling public
drunks: jailing drunks overnight, charging them with public
intoxication, charging them with vagrancy, ignoring them, or
referring them to a social agency. Hewitt argues that the
common drunk is not a criminal. Most progressive police
departments do not charge drunks with criminal offenses.
After two police pick-ups, though, the drunk should be
required to participate in a counseling or treatment program.

¢ Police handling of public drunks overloads the police,
clogs courts, crowds jails, and costs the public
considerable money., (10)

e Police lack the expertise and training to become involved
in administering detoxification programs. (1, 4)

e Police should refer alcoholics to the proper social service
agency. (1, 3)

Original Statistical Data: None.
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Hohenstein, William F. (1969) "Factors Influencing the Police Disposition
of Juvenile Offenders.” In Thorsten Sellin and Marvin E. Wolfgang,
eds. Delinquency, Selected Studies. New York, New York: John
Wiley and Sons, Inc., 138-149.

Issue Area: Juveniles

Citation Type: Analytical

Referral Characteristics: Involuntary, internal and external, formal,
offender referral '

Abstract: This study is based upon 501 events of juvenile delinquency
in Philadelphia in 1960, It uses the predictive attribute
analysis technique in. which a sample is sequentially split
into subgroups to.yield a series of subgroups that will re-
duce the most error in predicting the dependent variable --
case disposition. The results indicate that the primary
factor in predicting disposition is the attitude of the vic-
tim. - Other important factors are the offender's previous
record and seriousness of the offense. The age and sex of
the offender were not useful in predicting disposition.

HXEotheses:

e The offender is less likely to be arrested if the victim
expresses a preference against prosecution. (5)

e When the victim expresses no preference for or against
prosecution, the offender is more likely to be
arrested if he has more than one prior arrest., (5, 7)

o When the victim expresses no preference with regard to
prosecution, and the offender has more than one
previous arrest, the more serious the offense, the more .
likely the offender to be arrested. (5, 7)

Original Statistical Data:

Data is presented showing percentages of juveniles arrested;
predictive attribute analysis coefficients are also computed.
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International City Management Association (1975) "Boston Detox Model for -

Sale." Target, Vol, 4 (September), 4-5.

Issue Area: Public Drunkenness

Citation Type: Program Description

Referral Characteristics: Involuntary, external, informal

Abstract: Discusses the Boston Detoxification Center, established after
Massachusetts decriminalized public drunkenness in 1973, One
of the major problems of the Center is the variation in coop-
eration of neighboring police departments in referring drunks.

HXEotheses:

® Despite'passage of laws decriminalizing public drunkenness,
different police departments will handle drunks in
different ways. (1) .

Original Statistical Data: None

lrait
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Kahn, Alfred J. (195lc) Police and Children: A Study of the Juvenile
Aid Bureau of the New York City Police Department. New York, New
York: Citizen's Committee on Children in New York City, Inc.
(June).

Issue Area: Juveniles

Citation Type: Program Description

Referral Characteristics: Internal, formal, offender referral

Abstract: The Juvenile Aid Bureau of the New York City Police Department
was established to prevent delinquency and to reduce justice
system impact on juveniles. One of its mandates was, where
appropriate, to refer cases to community agencies. Children
charged with violations other than felonies or a very few
other specified offenses are not to be arrested except on the
recommendation of a Juvenile Aid Bureau officer, Disturbed
c¢hildren or those with family- problems are usually released
to parents with an accompanying referral to schools or other
social agencies, Case disposition is often determined by
the seriousness of the offense. The Juvenile Aid Bureau
maintains a service unit that investigates juveniles' family
situations; it may drop a case, petition it to court, or con~
tinue supervisory visits to the child at home.

Hypotheses:

@ Given the choice between referring cases to an internal
police unit or a community social service agency,
most officers will refer to the internal unit. (4)

e The likelihood of referral to community agencies is posi-
tively related to the perceived adequacy of the referral
agency. (3)

® Many persons referred to community agencies are unable or
unwilling to initiate contact with the agency. (5)

e Police referral to community social service agencies is
more likely to be followed by a time lag in citizen
contact than is police referral to internal specialized
units. (2) ‘

& Police referral to community social service agencies is more
likely than referral to internal units if officers
“staffing those units are poorly trained (3, 4)

Original Statistical Data;

"

The book contains some description of program efforts, but
no analysis is reported. )
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Kenney, John P, and Dan G. Pursuit (1970) Police Work with Juveniles and
the Administration of Juvenile Justice, Fourth Edition. Springfield,
I1linois: Charles C. Thomas.

Issue Arga: Juveniles

Citation Type: Descriptive

Referral Characteristics: Voluntary and involuntary, internal .and
external, formal and informal, offender referral

Abstract: The book describes the entire range of police-juvenile in-
teractions, discusses police agency structure, and equates
referral with the disposition of the juvenile case. It
describes prejudicial disposition out of court (release by
police, referral to community agencies) and prejudicial
disposition in court (consent decree, preliminary consent
conference). Police have three major alternatives for case
disposition: release to parents, referral to social agencies,
and petition to juvenile court. The book also recommends
various criteria for determining proper case disposition,
including number of previous offenses, type of offense,
needs of the juvenile, desire of the minor and the parents to
receive help, and the presence of family problems.

HZEotheses:

e Only '"serious'" cases will not be released or referred., (7)
® - Social agencies. can handle minor juvenile cases effectively.
(3, 11) : '

Original Statistical Data: None
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Klein, Malcolm W. (1973) "Issues in Police Diversion of Juvenile
Offenders: A Guide for Discussion." 1In Gary B. Adams, et al., eds.
Juvenile Justice Management. Springfield, Illinois: Charles C.
Thomas, 375-422,

Issue Area:; Juveniles

Citation Type: Literature Review

Referral Characteristics: Involuntary, external, formal

Abstract: This literature review defines diversion, insertion, referral,

absorption, and normalization. It diagrams the referral
process and lists variables influencing diversion rates and
absorption of juveniles into the community. It describes
the goals of Youth Service Bureaus as set by the President's
Commission on Law Enforcement and the Administration of
Justice (1967).

Hypotheses:

¢ Police officer attitudes are related to the likelihood
of referral. (4)

© Practical problems of policing are related to the likeli-
hood of referral. (2)

e Attitude and personality of alleged offender is related
to the likelihood of referral. (5)

e Race of alleged offender is related to the likelihood of
referral, (5)

o Degree of criminal sophistication of offense is negatively
related to the likelihood of referral. (7)

Original Statistical Data: None
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Klein, Malcolm W. (1974) "Labeling, Deterrence, and Recidivism -- A
Study of Police Dispositions of Juvenile Offenders.'" Social

Problems, Vol, 22, No. 2 (December), 292-303.

Issue Area:

Juveniles

Citation Type: Analytical

Referral Characteristics: External, offender referral

Abstract:

Hypotheses:

Eight California police departments with high diversion rates
and five with low rates were studied to determine the effects
on subsequent behavior of labeling juveniles as delinquents.
Several possible police case dispositions were noted, including
handling within the agency, referral to community or welfare
agencies, referral to other criminal justice agencies without
court petition, and petitioning to juvenile court, The study
found that departments with high diversion rates did not
produce recidivism rates any lower than departments with

lower diversion rates, except for recidivism rates among
multiple offenders. High diversion departments showed lower
recidivism rates for first offenders than for repeat offenders;
departments with lower diversion rates did not exhibit this
difference.

e Diversion of first offenders reduces likelihood of recidivism.
(11) ,

e Diversion of multiple offenders does not change likeli-
hood that juveniles will be involved in repeat offenses,
(11)

e Departments with high diversion rates will have lower
recidivism rates for first offenders than will depart-
ments with low diversion rates. - (11) \

e Departments with high diversion rates will have higher
recidivism rates for multiple offenders than will
departments with low diversion rates. (11)

Original Statistical Data:

Klein reported diversion rates for eight high-diversion
departments and five low-diversion departments; he also
reported recidivism rates by department and rate of diversion.
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Klein, Malcolm W. (1976a) "Issues and Realities in Police Diversion
Programs.' Crime and Delinquency, Vol. 22, No. 4 (October),
421-427.

Issue Area: Juveniles

Citation Type: Hypothetical

Referral Characteristics: Voluntary and involuntary, internal and
: external, formal and informal, offender
referral

Abstract: This article updates a series of issues concerning police
diversion originally published in 1971, and adds several
new ideas. Among the diversion topics covered are: ‘ —
appropriateness, separatism, court decisions, normalization,
diversion criteria, community tolerance, absorption mechan-
isms, impact of stigmatization, replacing old stigma with
new ones, resource location, locus of control, and operational
meanings of diversion. Klein concludes that police involve-
ment  in diversion, while increasing at a rapid rate, has been
so tentative and exploratory that a withdrawal could not be
difficult. Diversion has been appended to most police depart-
ments, rather than imcorporated into their structures. He
predicts that diversion programs will not last since municipal-
ities are not likely to fund them at the local level; in the
absence of federal and state funding, diversion programs
cannot last,

Hypotheses:

e DBy establishing referral agencies outside the police
department, the levels of follow-through and accounta-
bility are increased. (2, 3) ‘

¢ Police generaglly will not attempt to divert repeat offenders.
(4, 5)

e Referral is effective in reducing recidivism. (11)

e Police establish more internal referral agents than extra-

departmental agents because they prefer to retain as
much control over the referral process as possible. (1, 2)

e Community referral agencies are more effective than police
agencies because they can establish better rapport. (3, 11)

e Police will not continue to participate in diversion/referral

programs once they must depend on municipal funding
alone., (8) :

Origina1'8tatistica1 Data: None




205

Klein, Malcolm W., Kathie S, Teilmann, Joseph H. Styles, Suzanne Bergas
Lincoln, and Susan Labin-Rosensweig (1976} '"The Explosion in Police
Diversion Programs: Evaluating the Structural DRimensions of a Social
Fad." 1In Malcolm W. Klein, ed, The Juvenile Justice System. Beverly
Hills, California: Sage Publications, Inc., 101-119.

Issue Area: Juveniles

Citation Type: Hypothetical, Literature Review

Referral Characteristics: Voluntary and involuntary, internal and external,
formal and informal, offender referral

Abstract: Juvenile diversion is viewed as a fad serving multiple and
) conflicting goals. The article evaluates the rationale

behind diversion, listing six primary reasons for its popularity
and demonstrating how they have been operationally subverted.
Many diversion programs have had the effect of "widening the
net," of handling more juveniles than would have been handled
had not diversion taken place; most of the diverted population
commit only minor acts and would normally be released. The
article discusses six structural ways of creating diversion
programs that the police use to ensure their control over the
programs. The article distinguished between diversion and
referral, repeating the definitions first used in 1973; diversion
means turning an individual away from the criminal justice system,
while referral means directing him toward a public or private,
nonjustice system agency.

HXEotheses:

e  Diversion decreases the number of cases handled by the
justice system. (10)

e Diversion decreases the cost of processing individuals
through the criminal justice system. (10)

¢ Diversion decreases the stigmitization attached to offenders.,  (11)

o Juveniles charged with less serious crimes, who conie from
better homes, who are very young, and who are White are
more likely to be referred; while juveniles who are
charged with major crimes, come from less stable homes,
who are older, and who are Black, are less likely to
be referred. (5) ’ :

Original Statistical Data:

\

None. Authors report data from several previous studies
conducted by Klein and others.
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Kowalewski, Victor A. (1975) '"Police and Social Service Agencies:
Breaking the Barriers.! Police Chief, Vol. 42 (September),
259-262,

Issue Area: Police Social Service Provision

Citation Type: Descriptive

Referral Characteristics: Internal

Abstract: « Historically, police have provided social services, thus
contradicting the current view that the traditional police
role involves only law enforcement, There has been a sharp
increase in citizen expectations concerning local police
services; up to 70 percent of the calls of many large police
agencies are noncriminal.  Kowalewski describes a New Britain
(CT) program in which police joined with social service
agencies to plan and coordinate a system of social service
delivery. It involved a reevaluation of both police and
service agency roles.

Hzpotheses:

o Mutual trust between police and social service agencies
can improve the quaiity of community social service
.. delivery. (3, 11)
e Police agencies available 24 hours a day are more amenable
to providing some social services than are community
agencies. (3, 10, 11) ‘

Original Statistical Data:

Social service requests increased in New Britain from 5,602
in 1962 to 28,491 in 1972, while population remained relatively
stable, Police estimated that approximately 70 percent of all
calls were requests for nonenforcement services.
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LaFave, Wayne R. (1962) "The Police and Nonenforcement of the Law -- Parts
I and II." Wisconsin Law Review, Vol. 1962 (January), 104-137; (March),
177-239. ‘

“Issue Area: Juveniles

Citation Type: Hypothetical

Referral Characteristics: External, informal, offender referral

Abstract: Police discretion is a necessary part of the criminal justice
system and should be so recognized. Limitations upon police
manpower and budgets force police officers to use discretion.
Discretion is also exercised when the officer feels an arrest
would cause excessive harm. However, the decision to insert

: an individual into the criminal justice system may be better
made by some agencies other than the police department. One
solution would be to have police officers refer individuals
to those agencies for a decision on whether to prosecute.

. Hypotheses:

e Limitations on police manpower and expenditures prevent
officers from arresting all offenders. (8)

s - Police do not always make arrests because they feel

' insertion of the offender into the criminal justice
system would cause excessive harm. (4, 7) '

Original Statistical Data: None
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Lemert, E. M. (1971) Instead of Court: Diversion in Juvenile Justice.
Chevy Chase, Maryland: National Institute of Mental Health, Center
for Studies of Crime and Delinquency.

Issue Area: Juveniles

Citation Type: Hypothetical

Referral Characteristics: External, formal, offender referral

Abstract: Lemert argues that juvenile cases should be diverted from
the courts because of the high case load; courts are handling
cases that should be handled elsewhere. He discusses the
possibility of handling juvenile offenses in the schools,
through welfare programs, community agencies, and the police.
Police diversion is among the most extensive types of diversion
currently in practice. Police encounter youth problems more
frequently than other agencies, and often must deal with these
problems at the point of occurrence. Police have both coercive
and ~symbolic authority, something community agencies often lack,

Hypotheses:

o Police diversion will reduce court case load. (10)
e Police diversion may be coercive. (9)

Original Statistical Data: None
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Lincoln, Susan Boggs (1976) "Juvenile Referral and Recidivism.'" In
Robert M. Carter and Malcolm W. Klein, eds. Back on the Street:
The Diversion of Juvenile Offenders. Englewood Cliffs, New Jersey:
Prentice-Hall, Inc., 321-328.

Issue Area: Juveniles

Citation Type: Analytical

Referral Characteristics: Involuntary, external, formal, offender referral

Abstract: This study of juvenile offenders under the jurisdiction of
a large, metropolitan police department compared matched
groups of referred and nonreferred juveniles. Little
difference was found between the groups as to the age or
proportion of juveniles who committed at least one offense
subsequent to referral; groups differed on the average
number of subsequent offenses, with the referred group
having the higher number. '

Hypotheses:

e Referral is positively related to recidivism. (11)

Original Statistical Data:

Percentages are presented describing the characteristics of
both the referred and nonreferred groups: vrace, disposition
of case, number of offenders committing subsequent offenses,
‘seriousness of offense, age, residency, and ethnicity, among
other factors. : o
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McEachern, A. W. and Riva Bauzer (1967) '"Factors Related to Disposition
in Juvenile Police Contacts.' In Malcolm W. Klein, ed. Juvenile
Gangs in Context: Theory, Research and Action. Englewood Cliffs,
New Jersey: Prentice-Hall, Inc., 148-160.

Issue Area: Juveniles

Citation Type: Analytical

Referral Characteristics: Involuntary, external, formal, offender referral

Abstract: Samples of juvenile cases handled by the Los Angeles County
Sheriff's Department and the Santa Monica Police Department
were used in this study. Case dispositions were dichotomized
according to whether or not a case was petitioned to juvenile
court. The article also lists factors found to be significantly
related to disposition.

Hypotheses:

e Offenders' sex, family background, previous offenses,
nature of the offense, and age are significantly
related to case disposition. (5)

& Dispositions of similar cases will vary across police
departments.. (6)

e Disposition of a case is significantly related to the
attitudes of the individual officer who handled
it. (4) ;

® Race of the alleged offender is not significantly
related to case disposition. (5)

Original Statistical Data:

Tables display data classifying offenses, the number of each
occurring, and the proportion of petitions requested; relations
between individual and incident characteristics and requests
for petition; proportions of petitions requested by several
characteristics of offender; and proportion of petitions
requested for different offenses and referring agency.
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McGee, Richard K. (1974) Crisis Intervention in the Community. Baltimore,
Maryland: University Park Press.

Issue Area: Domestic Crisis Intervention

Citation Type: Descriptive, Hypothetical

Referral Characteristics: Voluntary, internal and external, informal

Abstract: This article is a coliection of observations about the delivery
of emergency mental health services and domestic crisis inter-
vention in Knoxville (TE), Gainesville (FL), St. Petersburg (FL),
and other cities. Ten crisis centers were studied through
questionnaires administered from 1967 to 1970. McGee mnotes
the necessity of these centers to cooperate with the police.
Sometimes the center personnel assist police in formulating
""psychological autopsies' when a-death involves the possibility
of suicide.

Hypotheses:

® The greater the cooperation between police and community

agencies, the better the services provided to citizens, (3, 11)

@ If police perceive crisis centers as staffed by competent
professionals, they will make more referrals than if
the police have negative perceptions of the centers. (3; 4)
¢ Police should refer as many crisis cases to agencies as
possible since they are not adequately trained to
handle crises. (3, 4) : :
@ Police crisis intervention can exacerbate the problem. - (11)
& Police departments could establish internal crisis inter-
vention units, since the basic structure of the service
unit is compatible with police organization. (2)
@ Police are not able to provide proper follow-up case inves-
tigation; this should be left to crisis care centers, (3, 1I1)

Original Statistical Data:

Data relates to the number and types of calls to various crisis
hotlines, along with other data relevant to each crisis inter-
vention program. : '
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Meyer, John C. (1974) '"Patterns of Reporting Noncriminal Incidents to the
Police." Criminology, Vol. 12, No. 1 (May), 70-83.

Issue Area: Calls for Police Service

Citation Type: Analyticai

Referral Characteristics: None

Abstract: This article reports the results of a study of patterns of
reporting noncriminal incidents to police. It discusses
traditional theories of crime reporting by citizens. Citizen
reporting arises from a desire to avoid certain outcomes if
situations are allowed to run their course without police
intervention. Meyer studied patrol operations in a city of
25,000 for 14 months, and observed 500 citizen-police trans-
actions, Probability of police action was defined as the
frequency of calls resulting in police action divided by
the total number of calls received (organized by type of
call). For all noncriminal calls the probability of police
action was ,65. Citizens call on police in noncriminal
matters for four reasons: to maintain a threatened social
boundary; to relieve an unpleasant situation; to remove the
blame from themselves; and to help in situations where there
is a real need for emergency assistance.

Hzgotheses: None

Original Statistical Data:

The article presents probability of police action scores
for each of several noncriminal types of calls. -
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Mills, Gregg (1973) "The Development of the Full-Service Model, New York
City Police Department.'  Unpublished paper prepared for Harvard
Business School. Mimeo.

Issue Area: Police Social Service Provision

Citation Type: Analytical, Descriptive

Referral Characteristics: Voluntary, inteérnal, informal

Abstract: The author presents a description of how the Sandler-Mintz
' full-service model was developed and implemented in the

New York City Police Department. He describes the general
background of the project, the political decisions involved,
and the personal background of the key actors. ‘He discusses
the need for police to reorient their goals, citing data on
percentage of calls for service and amount of time spent on
service calls. He discusses Bard's New York City Project,
which was the forerunner of the full-service model. The
aim of the full-service model is to reorient police behavior
with respect to both service and law enforcement, not to
focus on service instead of law enforcement,

Hypotheses: None

Original Statistical Data:

The article includes data on the number of injuries to
police officers, the percentage of departmental calls
that are service-related, the percentage of total runs
that are dispute runs, and the length of time spent on
crisis intervention calls.
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Mintz, Ellen and Georgette Bennett Sandler (1973) "A Full Service Model
for the New York City Police Department.' Unpublished report. Mimeo.

Issue Area: Police Social Service Provision

Citation Type: Descriptive

Referral Characteristics: Voluntary, external

Abstract: This article contains a grid with definitions and examples
of the main components of the full-service model. This model
requires four interdependent orientations for the officer:
professional, human relations, community relations, and law
enforcement. Each is defined in the grid and aspects of
each orientation are explained along with examples of what
is involved in preparing for each orientation. The conclusion
lists the primary goals of the model. Community orientation
is included under the community relatiomns orientation.  One
example is the family crisis squad; other examples include
various methods of treating juveniles. The full-service
model concept is supposed to improve police effectiveness
and morale while achieving professionalism, It is designed
to reduce role conflict by making each interdependent orien-

- tation a part of the officer's job.

Hypotheses:

e Police officers should be trained in crisis intervention
skills to improve their effectiveness in handling
these types of calls, (1, 11) ‘

® Police diversion of juveniles should be encouraged. (1)

® Police referral can reduce juvenile delinquency and help
prevent crime. (11)

Original Statistical Data:

Data focuses primarily on amount of time police officers
spend on social service calls.
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Monahan, Thomas P, (1969) '"National Data on Police Disposition of
Juvenile Offenders." Police (September/October), 36-45.

Issue Area: Juveniles

Citation Type: Analytical

Referral Characteristics: None

Abstract: FBI statistics were used to report on juvenile arrest rates
by city size and region of the country. Using data from -
1965-1966, the author found significant variation in the
number of offenders and in case dispositions by state and
-region.

HXEotheses:

e Court action against juveniles occurs more often in large
cities and rural areas than in middle-sized cities. (6)

e In proportion to the population, rural areas have the
fewest number of juvenile cases and juvenile court
referrals. (6) ,

e Number of juvenile offenders varies significantly from
community to community. = (6)

e The percentage of juveniles released by police without
court referral varies with community size and by
region. (6)

Original Statistical Data:

The author presents data on number of juvenile offenders by
state and region, and by juvenile case disposition by state
and region. Data on juvenile dispositions are also compared
between cities and rural areas.
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Myren, Richard A. and Lynn D. Swanson (1962) Police Work with Children:
Perspectives and Principles. Washington, D,C.: Department of
Health, Education, and Welfare, Children's Bureau, Pub, No. 399.

Issue Area: Juveniles

Citation Type: Hypothetical

Referral Characteristics: Voluntary and involuntary, external, formal
and informal

Abstract: Police referral partially involves providing patrol officers
with information on community agencies that can then be passed
on to individuals. The author suggests that police should not
become heavily involved with providing social services; the

rule should be, when in doubt, refer the case to court, There

are dangers in referral; most referral programs imply at the
very least elements of coercion. Additionally, police follow
through on few referrals.

Hypotheses:

e High levels of police discretion are positively related
to likelihood of police referral. (9)
e Police do not function effectively in a counseling role.

e Police make only perfunctory efforts to follow through on
most referrals and community agencies often fail to
contact juveniles that are referred. (3, 11)

Original Statistical Data: None

Police referrals to community agencies are usually coercive.
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Nejelski, Paul (1976) "Diversion: The Promise and the Danger." Crime
and Delinquency, Vol. 22, No. 4 (October), 393-410.

Issue Area: Juveniles

Citation Type: Hypothetical

Referral Characteristics: Voluntary and involuntary, external, offender

referral ‘ :

Abstract: This article defines diversion; then describes four diversion
projects, analyzes their common characteristics, and assesses
their value. Diversion projects are dangerous to the extent
that they may destroy the necessary balance between social
welfare and due process. In many cases, administrative
agencies have taken over work that is properly that of
juvenile courts. Diversion may create a coercive social
control system with less visibility and accountability than
the courts. Diversion is defined as channeling cases to
noncourt institutions in instances where these cases would
ordinarily have received an adjudicatory or fact-finding

hearing by a court. Diversion is not synonomous with prevention.

Exgotheses:

e Existence of social service agencies, which accept police
referrals, provides an immediacy of service that save
police considerable time., . (3, 10)

® Referral by police agencies provides flexibility in a
system overburdened with requests for service. (10)

e Police referral may lead to pathologies for juveniles

. because of the absence of judicial consent, (11)

¢ Police referral may be coercive. (1)

Original Statistical Data: None
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Nimmer; Raymond T. (1971) Two Million Unnecessary Arrests <~ Removing
Social Service from the Criminal Justice System., Chicago, Illinois:
American Bar Association,

Issue Area: Public Drunkenness

Citation Type: Hypothetical, Descriptive

Referral Characteristics: Voluntary and involuntary, external, formal
and informal

Abstract: This article argues that public intoxication should be
decriminalized and that police arrests are a waste of time
and resources, &kid-row drunks could be offered better
services if the police simply referred them to treatment
centers. Detexification programs in St. Louis {(MO),
Washington, D.C., and New York City are described. New
systems for dealing with drunks should be developed. These
would involve not labeling drunks as offenders; vather, they
would involve providing medical and rehabilitation centers,
establishing special units to handle drunks in the field and
providing transportation to detoxification centers. The current
procedures for dealing with drunks are failures; no system for
handling drunks would be better than the one currently in use.

Hypotheses:

e For police referral of public drunks to be successful,
officers must be convinced that any new system is
better than the old one. (4)

8  Police require proper training in handling drunks without
arrest. (1, 4)

@ Police referral of public drunks will be unsuccessful
unless there are proper facilities established to
handle them. (3, 10, 11)

Original Statistical Data:

No tabular displays, but text intersperéed with data on
number of arrests of drunks, case dispositions, percentage
treated, etc,
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Ottenberg, D. J. and E. L. Carpey, eds. {1974) "Proceedings of the Sixth
Annual Eagleville Conference 6-8 June 1973." Rockville, Maryland:
U.S, Alcohol, Drug Abuse, and Mental Health Administration. U.S.
Department of Health, Education, and Welfare Publication No. ADM-74-96.

Issue Area: Public Drunkenness

Citation Type: Conference Proceedings, Program Description

Referral Characteristics: Voluntary, external

Abstract: This article describes the operations of the Eagleville
Hospital and Rehabilitation Center, a chemical dependency
treatment facility. The theme of the 1973 conference was
alcoholism. One panel dealt with the relationship of *he
alcoholic to the criminal justice system, Alcoholics are .
generally ignored as far as treatment referrals are concerned;
police have considerable discretionary-power to arrest. -

The participants agreed that building a screening and
referral unit staffed by an alcohol and drug evaluator

into precinct operation, or instructing officers to divert
alcoholics to treatment facjilities, was necessary and overdue,

Hypotheses:

e Police administrators should incorporate alcoholic referral
units into their operations to insure that public
drunks receive better treatment. (2, 10, 11)

e Police referral of public drunks will increase the quality
of treatment received by clients. (11)

Original Stgtistical Data: None
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Owens, Robert PF. (1973) "Police Officer Attitude Change Toward Detox-
ification." Police Chief (July), 38-39,

Issue Area; -Public Drunkenness “

Citation Type: Program Description

Referral Characteristics: Voluncary, external

Abstract: This article discusses a program that resulted in police
undergoing a significant attitude change toward placing
inebriates in detoxification centers. Prior to its
inception, officers were in favor of arresting drunks;
as shown by questionnaire data from surveys administered
to officers, they softened their attitudes on arrest and
toward detoxification centers.

Hypotheses:

® Acceptance of detoxification by police officers depends
on program management; police favor longer term
retention of the inebriate. (3, 4)

Qriginal Statistical Data:

The article includes data on the number of arrests for
public intoxication, which Jdeclined 50 percent over a
two-year period; and data on total arrests which increased -
4 percent during the same period.
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Parnas, Raymond (1967) "The Police Response to the Domestic Disturbance."
Wlscon51n Law Review (Fall); 914-960.

Issue Area:

Domestic Crisis, Police Social Service Provision

Citation Type: Hypothetical, Program Description

Referral Characteristics: Voiuntary, internal and external, informal

Abstract:

Hypotheses:

This article describes in detail several domestic crisis
intervention programs that use the Chicago Police Depart-
ment as the primary example. It offers significant detail
on referral at the dispatch desk. It describes police
behavior in handiing social problems, notably the domestic
crisis.  Programs were selected for study for three reasons:
the volume of calls; the use of discretionary methods of
adjustment by the patrolman, and the officer's role in
giving assistance to alleged offenders as well as to
complainants.

® Since initial responsibility for handling disturbance
calls lies with the police, they must make internal
changes to deal more effectively with these types
of calls. (2)

e Police cannot effectively render social services. (11)

e Police usually refer poor and uneducated people as -a
result of domestic disturbances. (5) '

® Police require more training to adequately handle domestic
disturbances. (1, 4)

e Officer discretion in handling disturbance calls is not
only unavoidable, but desirable.. (9)

e Dispatcher referral is a perfectly acceptable means of
resolving ‘a problem,  (2)

e Referral of domestic disturbance cases to community
agencies is a more permanent means of resolving
disputes than is either arrest or counsellng at
the scene. (11)

Original Statistical Data: None
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Parnas, Raymond (1971) '"Police Discretion and Diversion of Incidents
of Intra-Family Violence." Law and Contemporary Problems, Vol. 36,
539-565,

Issue Area: Domestic Crisis

Citation Type: Hypothetical, Analytical

Referral Characteristics: Voluntary, internal and external, informal,
offender referral

Abstract: Parnas argues that there are some calls for police service
that should be diverted from the criminal justice system.
These calls include public drunkenness, traffic violationms,
and domestic assault. One reason for his argument is that
these types of cases are often ineffectively handled by
police and overload the court system. He refers to Bard's
study of family crises in New York City, since his primary
focus is on domestic disputes that involve violence.
Violence in family crises differs from other violence in
that it fits less clearly with accepted notions of criminal
behavior. Family crisis intervention programs operating
in several cities are described.

HXEotheses:

® Most officers feel that handling domestic disputes is
“not real police work. (4)
e Police tend to favor temporary adjustment of disputes,
rather than arrest. (4)
e Police diversion often occurs at the dispatch desk. (1, 2)
® Police referral will be effective if it reduces
recidivism. (11) ,
e Lengthy training sessions are not required to teach

police how to better handle domestic disturbances. (1, 4)

~ Original Statistical Data: None
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Piliavin, Irving and Scott Briar (1964) '"Police Encounters with Juveniles."
American Journal of Sociclogy, Vol. 70, No. 2 (September}, 206-214,

Issue Area: Juveniles

Citation Type: Analytical

Referral Characteristics: Voluntary and involuntary, external, formal
and informal, offender referral

Abstract: Juvenile officers were found to be an elite group within the
police department, exercising considerable discretion in dealing
with juveniles. Discretion is encouraged by the departmental
manual and by expectations that juvenile officers try to prevent
delinquency and are interested in reducing the number of juveniles
sent to court. The study concluded that the seriousness of the
offense and the demeanor of the youth involved influenced case
disposition,

Hypotheses: ,
o Juvenile officers are reluctant to expose certain categories
of youth to the juvenile court system. (4, 5)

® High case loads and a lack of training of correctional and

‘ social service workers leads to low police confidence
in their effectiveness in aiding delinquents. (3, 4)

@ Exeéercise of discretion by police officers is more common
when it is sanctioned by official departmental policy
than when it is not. (1, 9) :

e Persons committing serious offenses are more likely to be
sent to court than are persons committing minox

. offenses. (5; 7)

® Police officers' assessment of juvenile character plays a
major role in disposition of the case. (4, 5)

e Demeanor of the juvenile plays a major role in disposition
of the case. (5)

Original Statistical Data:

A table is displayed showing the severity of pollce disposition
by youth's demeanor. ‘
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Pitchess, Peter J. (1974) '"Law Enforcement Screening for Diversion."
 California Youth Authority Quarterly, Vol. 27, No. 1 (Spring), 49-64.

Issue Area:

Juveniles

Citation Type: Program Description

Referral Characteristics: Involuntary, external, formal, offender referral

Abstract:

Hzgotheses:

The police are viewed as working within a web of interlocking
interdependent units to bring about social improvement.

" Diversion may be either preventive or corrective; the former

occurs in the predelinquent stage, the latter applies to the
more recalcitrant offender. Juveniles contacted by the Los
Angeles County Sheriff's Department are routed through an
internal juvenile bureau to an external organizdtion. The
bureau pursues an aggressive outreach and fcllow-up policy.
Diversion is necessary because it lowers costs, increases
community safety, and reduces the juvenile!s chances of
subsequent arrest. '

® Costs of police referral are less than those of court

‘ processing., (10)

e Police referral improves community relations. (11)

e Police referral decreases the juvenile's chances of
future arrest. (11) '

Original Statistical Data: None




Pittman, David J, (1975) "Interaction Between Skid Row People and Law
Enforcement and Health Officials." In Jack Kinton, ed. Police
Roies in the Seventies: Professionalization in America. Aurora,
I1linois: Social Science and Sociological Resources, 174-195.

Issue Area:  Public Drunkeénness

Citation Type: Analytical, Program Description

Referral Characteristics: Voluntary, external, formal

Abstract: A major problem in ameliorating the situation of skid-row
drunks is the deviant or low status assigned to them by
agencies, such as police, that are supposed to treat them.
Most police departments operate under the "revolvlng door"
routine of repeated token criminal prosecutlon and short-
term jailing. The police function should be defined and
limited to channeling the public inebriate to the proper
therapeutic facility for medical attention and social
rehabilitation. The first detoxification center was
opened in St. Louis in 1966. Sponsored by the St. Louis |
Police Department, it receives referrals from police.

A study of the center concluded that past stereotyping
of inebriates was not worth the resource expendlture.

¥

Hypotheses:

® Laws agalnst public drunkenness primarily affect lower
. class persons. (5)
i e Police concepf1nn of ckid-row leads them 10 make un-
B necessary arrests. (4)
e Police use the arrest as a means of resolv1ng problems
rather than solving crimes. (11)
e The police function should be to refer drunks to treatment
centers. (1) : :

Original Statistical Data:

A 3-month study of 187 patients at the St. Louls center
showed that drinking patterns were improved in 51 percent
of the cases; an improved employment situation was found
in 25 perrent; and 56 percent reported that their health
had improved..



Pizzuto, Carmen Santa (1967) '"The Police Juvenile Unit:
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A Study in

Role Consensus.' Ph.D. Dissertation. Waltham, Massachusetts:
Brandeis University. ’

Issue Area:

Juveniles

Citation Type: Analytical

Referral Characteristics: None

Abstract:

Hzgotheses:

Original Statistical Data:

In case studies of Massachusetts police departments serving
populations between 50,000 and 100,000 the authors found
considerable agreement among police officers and chiefs as

to the proper role expectations of the juvenile unit.

But

officer performance of agreed-upon duties did not always
conform to the proper role model as defined by departmental

administrators.

¢ Informal probation for juvenilés is approved by both

police juvenile officers and administrators. (1)
® Police juvenile officers and administrators agree that

juvenile officers should assist in developing
policy for dealing with juveniles. (1)

@ Both police juvenile officers and administrators agree
that police should provide delinquency prevention

programs. (1) ‘

e Both police juvenile officers and administratoxrs agree
that policé should provide counseling to juvenile

offenders and their families. (1)
e Police policies and operations often are dissimilar.

¢ ’ ¢

a, 2)

There was agreement between 80 percent of juvenile officers
and administrators about 14 questionnaire items dealing with

proper officer role behavior,
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President's Commission on Law Enforcement and Administration of Justice
(1967) Challenge of Crime in a Free Society. Washington, D.C.:
U.S. Government Printing Qffice.

Issue Area: Police Social Service Provision

Citation Type: Descriptive

Referral Characteristics: None

Abstract: (This abstract discusses only those pages of the Commission
Report relevant to police social service provision.) The
Report lists several arguments against the police service
function: service duties waste time of people trained to
fight crime; officers on service calls are not available
for emergency duty; routine performance of trivial duties
discourages able police candidates; and performing service
tasks dulls crime-fighting skills,.  Arguments in favor of
the police service function include deterrence of crime
while answering service calls; stimulating public esteem
for police; and the psychological benefits accruing to
officers placed in helping roles,

Hzgotheses:

¢ Full-time social service duties for police officers are
a waste of the time and skills of trdined officers.
(2, 4, 11)

e Service duties actually deter crime. (2, 6, 11)

e “Service duties take police officers away from crime
deterrence activities. (2, 11)

e Service duties put police out of reach during
emergencies. (2)

¢ Service work discourages some police officers and
drives others to leave the department.  (4) ,

e Service tasks stimulate public esteem of the police. (6)

e Service work familiarizes police officers with the
communities they serve and provides the police with
leads. (2, 4, 6, 11) :

Original Statistical Data: None
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Earl (1975) "Top and Bottom: How Police Administrators and

Public Inebriates View Decriminalization.' Journal of Drug Issues,

Vol. 3, 412-425,

Issue Area:

Public Drunkemness

Citation Type: Descriptive

Referral Characteristics: Voluntary, external

Abstract:

gzpotheses:

This article compares the reactions of police administrators
and public inebriates to the decriminalization of public
intoxication. Of the nine administrators interviewed, four
felt that decriminalization was not working., All felt that
there were not enough detoxification facilities, but that
inebriates preferred the new system of treatment. Of 21
referred inebriates interviewed; 15 favored decriminalization
while 2 opposed it. Nine felt that the new laws were working,
while 10 felt they were not working, or made no difference.
Sixteen felt that police had changed their methods of handling
public inebriates and that most police and treatment personnel
favored the new system,

e Decriminalization of alcoholism will not be successful
unless there are sufficient treatment centers to
handle inebriates. (3)

¢ Police officers will oppose laws that make them feel
more like social workers and less like crime
fighters. (4)

Original Statistical Data:

Results of the questionnaire administered to police officials
and public inebriates are reported and summarized in the ahove
abstract.
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Rutherford, Andrew and Robert McDermott (1976) National Evaluation Program:

Phase I Summary Report: Juvenile Diversion. Washington, D.C.: U.S.
Department of Justice, Law Enforcement Assistance Administration,
National Institute of Law Enforcement and Criminal Justice.

Issue Area: -Juveniles

Citation Type: ‘Analytical, evaluative

Referral Characteristics: Voluntary, external, offender referral

Abstract: This article summarizes and evaluates national efforts to
divert juveniles from the criminal justice system. Diversion
is defined as the termination of official processing or
referral to a program outside the juvenile justice system.
It occurs after the juvenile's initial contact with an agent
of the system and prior to formal adjudication. The goals
of diversion are to reduce the stigma associated with the
criminal justice system, a reduction in court case load,
the provision of faster service, reduction in crime rates,
and the need to help juveniles in need. Diversion programs
are characterized as legal, paralegal, and nonlegal.

Hzgotheses:

® Juvenile diversion will reduce court case load. (10)

Juvenile diversion will reduce stigmatization. (11)

o Juvenile diversion will result in better and faster
service provision. (11) ,

e Juvenile diversion will increase administrative efficiency
of police departments and other justice system
agents, (10)

Original Statistical Data: None
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Sandler, Georgette Bennett (1975) "Structuring Police Organizations to
Promote Crisis Management Programs.' A paper presented at the
Symposium on Crisis Management in Law Enforcement, National
Conference of Christians and Jews and California Association
of Police Trainers, held in Berkeley, California, November 6. Mimeo.

Issue Area: Domestic Crisis

Citation Type: Analytical, hypothetical

Referral Characteristics: None

Abstract: This paper presents a detailed description of police department
" organization. It discusses the philosophical and behavioral
goals and implications of crisis management programs, analyzing
potential areas of police departmental resistance to change.
Necessary organizational supports for implementing crisis
. . management programs are noted, and the goals and methods of
the full-service model are presented.

gzpotheses:

¢ Police department organization along military lines is
antithetical to provision of crisis intervention
services. (2)

@ Police training in social service provision is poor. (1, 4}

¢ Police crisis intervention improves service delivery. (11)

Original Statistical Data: None
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Sandler, Georgette Bennett and Robert J. di Grazia (1976) "From Police
Force to Police Service: The Management of Change in Large Urban
Police Departments.'" Draft. Mimeo. '

Issue Areas: Police Social Service Provision

Citation Type: Hypothetical

Referral Characteristics: None

Abstract: This paper gives a detailed description of the efforts of
the New York City Police Department and the Boston Police
Department to implement the full-service model. Of primary
importance to its implementation is the political climate
and the stability of political leadership. The paper
discusses the elements and atmosphere surrounding philo-
sophical change in police agencies, The transition from
police force to police service requires a recognition of
the total police role and a renewed push toward profession-
alism. The full-service model incorporates four departmental
orientations: professional, community relations, human
relations, and law enforcement. It is intended to reduce
officer role conflict by producing a consistent set of
expectations.

Hzgotheses:

e Peer influence is more important in determining officer
attitudes than is formal training. (1, 4)

Original Statistical Data: None
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Shannon, Lyle W, (1963) "Types and Patterns of Delinquency Referral in
a Middle-Sized City.'" British Journal of Delinquency, Vol. 24, 24-36,

Issue Area:

Juveniles

Citation Type: Analytical

Referral Characteristics: Involuntary, external, formal, offender referral

Abstract:

Hzgotheses:

Referral of 1,818 juvenile offenders to probation departments
was studied from 1950-1955. When the proportion of police
contacts -referred was compared by school district and city
region, the SES of juveniles appeared negatively related to
the likelihood of referral. The number of referrals differed
by region. But when type of offense was held constant,
differences from region to region were not significant.

There was no evidence of an increase in the likelihood that

a juvenile committing a serious offense would be referred.

e Referral is negatively related to SES. (5)

o The majority of police-juvenile contacts do not result
in referral. (1)

e The percentage of police-juvenile contacts referred
varies significantly between areas of a city. (6)

e Holding seriousness of delinquent acts constant, there
will be no significant relationships between the
number of referrals and region of the city. (6)

Original Statistical Data:

Data includes: type of disposition (referral release or
contact) by year; number of delinquent acts resulting in
police contact and referral by year, city zone, and reason
for referral; type of delinquent act resulting in police
contact and referral by reason for referral and year.
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Sorensen, James Leslie (1974) "The Effect of a Juvenile Referral System
on Prevention of Recidivism with Early Offenders." Ph,D. Dissertation.
Rochester, New York: University of Rochester.

Issue Area:

Juveniles

Citation Type: Analytical

Referral Characteristics: External, formal, offender referral

Abstract:

HXEotheses:

This comparative study of referrals to the Monroe County (NY)
Youth Service System and the courts attempted to determine if
YSS referral reduced recidivism. The data indicated YSS
referral prevented some recidivism; however, differences
between groups that were referred to the YSS indicated that
first offenders may have been labeled as delinquents and

that referral services may have increased their delinquent
behavior,

® Referral may stigmatize first offenders. (5)

o Referral has no relationship to recidivism among repeat
offenders. (11)

¢ Informal police handling of cases is negatively related
to recidivism., (11)

Original Statistical Data:

Tables are presented comparing characteristics of the study
group and the control group such as age, sex, offense type,
arrest status, petition status, number of police contacts;
petitions adjusted at intact, and recidivism rates by race
and number of offenses.
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L

Stratton, J. G. (1975) "Effects of Crisis Intervention Counseling on
Predelinquent and Misdemeanor Juvenile Offenders.'" Juvenile
Justice, Vol. 26, No. 4 (November), 7-18.

Issue Area:

Ji,veniles

Citation Type: Analytical

Referral Characteristics: Involuntary, internal, formel, offender referral

Abstract:

Hypotheses:

Status offenders and first-offense misdemeanor offenders in
San Fernando, California, were assigned randomly to one of

two groups. The first received crisis intervention counseling,
the second received normal processing. Counseling sessions
included family counseling and follow-up. The study found
that juveniles receiving traditional handling had a higher
rate of recidivism, but there was no significant trend in

the types of crimes committed. Analysis also suggested that
traditional handling of juveniles requires more probation
services than does the counseling process.

® Referred individuals regard the police as the ultimate
authority for handling their problems. (5)

e Immediate police crisis counseling reduces recidivism. (11)

@ Police crisis counseling is less expensive than traditional
processing. (11)

Original Statistical Data:

Tables show rearrest offense rates by seriousness of offense

for juveniles handled by both the traditional approach and

the police.crisis intervention approach; calculated Z-scores
assessing differences in rearrest rates among the two groups;
chi square values for rearrest by number of offenses; Z-values
for differences in the proportion of probation services received

by juvenile offenders under both approaches; Z-values and chi

square values for proportion of juvenile offenders detained
under each approach; and calculated court and probation depart-
ment costs for juvenile offenders handled by each approach.
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Sundeen, Richard A., Jr. (1974a) "A Four-Dimensional Perspective on
Police Typologies." Criminology, Vol. 12, No. 3 (November), 328-337.

Issue Area: Juveniles

Citation Type: Analytical

Referral Characteristics: Voluntary, external

Abstract: Using factor analysis, 10 variables previously thought to
be bipolar were or lered into four theoretical dimesions
concerning orientacions of police juvenile bureaus: juvenile
specialist, community service, local, and organizational
orientations. Juvenile bureaus characterized by these
orientations take either legalistic, personalized treatment,
or community involvement approaches to handling juveniles.
Diversion refers to the return of the offender by the police
to community (the family or a referral agency) rather than
referral to an official sanctioning agency (the probation
department or juvenile court), Specialist and service-type
departments are less likely to divert than other types.

Hypotheses:

e The greater the training and the more professional the
juvenile bureau, the less likely they will be to
refer juveniles. (1, 4)

o Likelihood of juvenile referral may be a function of a
particular kind of police professionalism, one that
combines community relations activities with training.
1, 4

® Professional departments tend to be more legalistic than

' other types of departments and consequently are less
1likely to refer. (1, 4)

Original Statistical Data:

The article presents simple coorelations among professionalization
and community attachment indicators, factor scores of profession-
alization indicators, and correlations between types of dlver510n
and four departmental orientations,
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Sundeen, Richard A., Jr. (1974b) "Police Professionalism and Community
Attachments and Diversion of Juveniles.' Criminology, Vol. 11,
No. 4 (February), 570-580.

Issue Area:

Juveniles

Citation Type: Analytical

Referral Characteristics: Involuntary, internal, formal, offender referral

Abstract:

HZEotheses:

In a study of the juvenile bureaus of 43 Los Angeles County
police departments, professionalism and community attachment

of police juvenile officers was related to the rates at which
they counseled and released juveniles. The level of bureau-
cratic control was held constant. The study found few significant
relationships between diversion and either police professionalism
and community attachment. Zero-order correlations were small and
not all were in the hypothesized directions.

® Police professionalism is negatively related to the likelihood
of referral. (4)

e The community attachment of police officers is positively
related to the likelihood of referral. (4)

Original Statistical Data;

Two tables were presented showing the zero-order correlation
coefficients between five indicators of police professionalization,
five indicators of officers' community attachment, and departmental
counsel and release rates,
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Terry, Robert M. (1970) ''Discrimination in the Handling of Juvenile
Offenders by Social Control Agencies.' In Peter G, Garabedian
and Don C. Gibboms, eds, Becoming Delinquent: Young Offenders
and the Correctional System,  Chicago, Illinois: Aldine-Atherton,
Inc.,, 78-92,

Issue Area: Juveniles

Citation Type: Analytical

Referral Characteristics: Involuntary, external and internal, formal
and informal, offender referral

Abstract: Terry studied dispositions eof juvenile cases in a heavily
industrialized midwestern city of less than 100,000 population.
He concluded that the severity of case disposition by police
is not a function of offenders' socioeconomic status, sex,
or race, Controls for number and seriousness of previous
offenses were instituted, but were not applied to the same
analysis simultaneously.

Hypotheses:

¢ Females are more likely than males to be referred to
social service agencies, = (5)
¢ The more serious the case, the more likely police will
send an offender to court and the less likely they
will be to refer him to a social agency. (7) 4
~ @ Cases of incorrigibility and sex offenses are more likely
to be referred than other types of cases are. (5, 7)

Original Statistical Data:

Terry reports percentages to show the relationships between
independent variables (sex, race, and socioeconomic status)
and the severity of police case disposition, Females are - -
more likely than males to be referred to social or welfare
agencies (7.4 percent to 0.8 percent); Whites are more likely
to be referred (2.1 percent) than either Mexican-Americans
(1.4 percent) or Blacks (1.7 percent); and persons of lower

socioeconomic status are more likeiy to be referred (2.2 percent)

than are persons of either middle- (1,9 percent) or upper - (0.8
percent) classes. Percentages are very low, no sample sizes

‘are reported, and measures of association (tau) are insignificant.
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Thomas, Charles W. and Christopher M, Sieverdes (1975) "Juvenile Court

Intake:

An Analysis of Discretionary Decision-Making.!'" Criminology,

Vol, 12, No. 4, 413-432,

Issue Area: Juveniles

Citation Type: Analytical

Referral Characteristics: None

Abst;ggﬁ;

Hypotheses:

The decision to send a juvenile to family court is affected
by the race, sex, and family situation of the juvenile
involved; by the existence of codefendents; by the serious-
ness of the offense; and prior record. The seriousness of
the most recent offense was found to be the best predictor
of caseAd%sposition.

Blacks are more likely than Whites to be referred to court. (5)

Older juveniles are more likely than younger ones to be
referred to court.. (5)

Juveniles from unstable families are more likely to be
referred to court.  (5)

Juveniles who had codefendents are more likely to be
referred to court, (7)

Seriousness of the offense is positively related to likelihood
of court referral, (7)

Number of prior offenses is positively related to likelihood
of -court referral. (7)

Original Statistical Data:

Correlation analysis shows the relationships betweén referral
to court and characteristics of juvenile offenders., Serious-
ness of the offense is the best predictor of the disposition
of a case at the zero-order correlation level,
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Thornberry, Terence P. (1973) "Race, Socio-Economic Status and Sentencing
in the Juvenile Justice System.' Journal of Criminal Law and
Criminology, Vol. 64, No. 1 (March), 90-97.

Issue Area:

Juveniles

Citation Type: Analytical

Referral Characteristics: “Involuntary, external, informal; offender referral

Abstract:

HXEotheses:

This article examines the influence of race and SES on the
disposition of 9,601 male juvenile delinquents born in
Philadelphia in 1945, Dispositions were classified into

four types: remedial arrest (juvenile taken to police
station, but released to parents; case not forwarded ta
another legal agency); adjustment (case is dismissed at

the juvenile court level); probation; and institutionalization.
The author concluded that race and SES are related to case
disposition, even when seriousness of offense and number

of previous offenses are controlled.

@ Race is related to case disposition regardless of the
seriousness of the case or the number of previous

‘ contacts between the juvenile and the police. (5, 7)

@ SES is related to case disposition regardless of the
seriousness of the case or the number of previous:
contacts between the juvenile and the police. (5, 7)

@  Seriousness of a case is related to type of case dispo-
sition. (7)

@ Number of previous contacts between a juvenile and the
police is related to disposition of the case. (7)

Original Statistical Data:

Tables are. presented showing case disposition by race;
seriousness of offense, number of previous offenses, and
number of previous offenses, by race; seriousness of offense,
and number of previous offenses, by race; and seriousness of
offense, and number of previous offenses, by SES.
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Treger, Harvey (1972a) "“"Breakthrough in Preventive Corrections: A Police-
Social Work Team Model." Federal Probation, Vol. 36, No 4 (December),

53-58.

Issue Area:

Police Social Service Provision, Domestic Crisis

Citation Type: Hypothetical

Referral Characteristics: Voluntary, internal and external, informal

Abstract:

Treger proposes a model placing a social service unit within
the police department. The unit would provide four basic

~services: social assessments to the department and the client;

24-hour crisis intervention services; short- and long~term

individual counseling and marital and group counseling; and
referral to community agencies. The main objectives are to

~ provide an immediate service to clients in need of help,

Hypotheses:

a service more suitable than court disposition. This, in
turn, would help alleviate the court overload problei and
improve police-community relations. The need for improve-
ments in .relations between police and social agencies is
highlighted.

o Police crisis intervention increases the chuances of
providing more effective treatment to citizens. (11)
e Social agencies must reorient their services to make
them more available to pclice and citizens who
need them. - (3) ; : '

Original Statistical Data: None




P

241

Vorenberg, Elizabeth and James Vorenberg (1973) "Early Diversion from
the Criminal Justice System: Practice in Search of a Theory."
In Lloyd E. Ohlin, ed. Prisoners in America. Englewood Cliffs,
New Jersey: Prentice-Hall, Inc., 151-183.

Issue Area: Public Drunkenness, Juveniles

Citation Type: Hypothetical, Analytical

Referral Characteristics: Voluntary, external, offender referral

Abstract:  This article defines diversion as any disposition short of
a full prison term. Referral means that there is a recog-
nition that some categories of offenders are special
candidates for removal from the criminal justice system,
and that new counseling and treatment (besides the police
and courts) must be found to accommodate them. The authors
discuss several diversion projects, including those run
by the New York City Police Department, the Brockton (MA)
Youth Resources Bureau, the Sacramento (CA) 601 juvenile
diversion project, and Vera Institute's Manhattan Bowery
Project. The authors note that there has been a striking
lack of evaluation of most diversion projects.

Hypotheses:

® Referral projects are more effective than traditional
means of case disposition. (11)

Original Statistical Data: None
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Wilbanks, William Lee (1975) The Insertion/Diversion Decision at the
Juvenile Police Level. Ph.D, Dissertation. Albany, New York:
State University of New York.

Issue Area: Juveniles

Citation Type: Analytical

Referral Characteristics: Involuntary, external, formal, offender referral

Abstract: Thirteen municipal police departments participated in this
study of the effects of juvenile officers' perceptions of
departmental policy on case dispositions. The data indicdted
that dispositions varied markedly by department and by officers
within the departments; differences between departments could
not be accounted for by officer perceptions. Wilbanks found
that departmental policy affected case disposition to a much
lesser extent than he had originally hypothesized.

Hypotheses:

® Departments differ significantly with respect to insertion
and referral rates. (1)

e Departments whose officers perceive relatively few policy
or structure guidelines will disagree more on case
decisions than will departments whose officers perceive
more policy guidelines or structure. (1, 4)

® Departmental policy strongly affects the likelihood of
referral. (1)

® Referrals are usually made by offlcers assigned to special-
ized units. (2)

Original Statistical Data:

Data includes percentages of officers responding in specified
ways to questionnaire items; correlation analysis of effect of
indicators of departmental referral policy on case dispositions;

and effect of officer attitudes on tabulated departmental referral
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Wilson, James Q. (1968a) '"The Police and the Delinquent in Two Cities.!
In Stanton Wheeler, ed. Controlling Delinquents. New York, New York:
John Wiley and Sons, Inc., 9-30.

Issue Area: Juveniles

Citation Type: Analytical

Referral Characteristies: Voluntary, external, formal and informal,
offender referral

Abstract: Police department handling of juveniles in two cities was
examined in terms of case disposition and departmental
professionalism. Officers in more professional departments
were more likely to officially dispose of juvenile cases;
they took actions that often resulted in the juvenile's
eventual appearance in court. Officers in the more profess-
ional department are also more likely to have off1c1a1
contacts with juveniles.

Hypotheses:

® Unofficial action by the police officer in the field is
more likely if the department is small. (2)

® Unofficial action by the police officer in the field is
more llkely if the cost of the offlcers making an
arrest is high. ({10)

¢ Unofficial action by the pclice officer ir the field is
more likely if offiter empathy is high. (4)

@ Unofficial action by the police officer in the field is
more likely if community SES is high. (6)

e Unofficial action by the police officer in the field is
more likely if the department is fraternal rather
than professional. (1, 2)

e Unofficial action by the police officer in the field is
more likely if the department’s organlzatlon is
decentralized. (2) '

Original Statistical Data:

Tables are presented showing the proportion of suspected
juvenile offenders arrested or cited, by race; proportion
of juveniles taken to court, by race; number and rate of
juveniles processed; city and crime rates per 100,000
population for juveniles. ,
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