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The Michael J. Hindelang Criminal Justice Research Center 
was incorporated as a private, non-profit research institution 
in 1972. Since that time, the Center has been engaged in 
numerous large-scale research projects in ~uch area~ as the 
impact of imprisonment, studies of correctlonal envlronments, 
the uses of and interpretation of crime statistics, parole 
and sentencing policy, and the evaluation of major changes 
in the criminal justice system. In addition, the Center has 
provided research training to many graduate student~ of. 
criminal justice. The purpose of the Center's publlcatlon. 
series is the timely dissemination of the results of on-:-g<;>lng 
projects to researchers, educators, planners, and practltlo~ers. 
The primary goals of the Center are the deve~opment of qua17ty 
research programs, analytic reports, and POllCy recommendatlons 
in the field of criminal justice. 

Managing Editor: Ann L. Pastore 

This work was prepared under a grant awarded to the National 
Council on Crime and Delinquency by the National Institute 
for Juvenile Justice and Delinquency Prevention, Office of 
Juvenile Justice and Delinquency Prevention, U.S. Department 
of Justice. Points of view or opinions stated in this document 
are those of the author and do not necessarily represent the 
official p'osi tion of the U. S. Department of Justice 7 the National 
Council on Crime and Oelinquency, or the Michael J. lIindelang 
Criminal Justice Research Center. 

PREFACE 

The U.S. Office of Juvenile Justice and Delinquency Prevention 
established an Assessment Centers Program in 1976 to partially 
fulfill the mandate of the Juvenile Justice and Delinquency 
Prevention Act of 1974, as amended, to collect and synthesize know
ledge and information from available literature on all aspects of 
juvenile delinquency. 

The three major contributions in this monograph were derived from 
presentations made at a colloquium on systems interrelationships 
held in Washington, D.C. on February 18, 1981. The colloquium was 
conceived and organized under one of the Assessment Centers grants. 

The colloquium was grounded in the idea that juvenile delinquency 
and juvenile justice do not exist in behavioral and organizational 
vacuums; they cannot be understood properly without an examination 
of how they interrelate with other systems and institutions in 
American society. The materials in this monograph are meant to 
increase awareness about these vital interrelationships and to 
provide examples of how interrelationships operate. As such, this 
monograph represents an important stimulus to a broadening of our 
perspectives on juvenile delinquency and society's response to it. 

James C. Howell, Acting Director 
National Institute for Juvenile 

Justice and Delinquency 
Prevention 
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INTRODUCTION 

As James Howell points out in his preface; "juvenile delinquency and 
juvenile justice do not exist in behavioral and organizational 
vacuums." The three papers comprising this monograph turn our atten
tion toward some of the interrelationships implied in Howell's 
observation. ' 

Herman and Julia Schwendinger analyze the structure of delinquent be
havior as a reflection of the market economy of United States society. 
From this analysis they derive a number of observations about the 
oft-dl;isputed association between economic' condi tions and delinquency, 
and t;~ey explore the feasibility of a variety of job oriented pro
grams \;,geared for adolescents. 

Paul Lerman looks at the interrelationships among three systems -
social welfare, mental health, and juvenile justice --,that deal with 
"youth in trouble." His painstaking examination of available data 
about the clients of the three systems over the past 50 years leads 
to insights about the effects of factors such as funding guidelines 
and diagnostic cat~gories on the changing allocations of youth among 
the systems. Lerman's conclusions raise questions about whether the 
differentiation of systems for youth in ,trouble really increases 
society's ability to treat the problems of youth or whether it simply 
supplies a wider range of labels under which control can be exercised. 

In the final selection, Jack Hruska focuses on the centrality of the 
school experience to young people in the United States. Unlike the 
Schwendingers and Lerman, Hruska has not been involved previously in 
the direct study of juvenile delinquency or juvenile justice. From 
the vantage point of the educator, he is able to see the juvenile 
justice system as a back-up for the failures of the educational system. 
However, both systems are doomed to continue producing failures be
cause of the inherent contradiction between (a) the process of iso
lating youth from the cominunity in order to'control them and prepare 
them for adult roles, and (b) the needs of youth to develop indepen
dence and a sense of mastery over their environments. Hruska offers 
some suggestions about how to ~eet these needs in commun.i ty oriented 
s~ttings. 

The three papers do not pretend to cover every aspect of the linkages 
that juvenile delinquency/juvenile justice has with the economic, 
social welfare, mental health, and educational systems. Neither does 
this monograph claim that linkages to other systems and institutions 
are unimportant; delinquency and juvenile justice are interrelated 
with the family syst.em, religion r and the commercial entertainment 
industry, to name just a few examples ~\ Nevertheless, the linkages 
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discussed in the three papers are critically important for a broader, 
deeper under~tanding of how delinquent behavior arises and how it is 
dealt with in our society. The papers should stimulate additional 
investigations of the complex web of systems and institutions in 
which deviance and control operate. 

The colloquium in which the original versions of the three papers were 
presented was organized by Research Center East of the National Council 
on Crime and Delinquency (NCCD), acting as one of the Assessment 
Centers funded by the National Institute for Juvenile Justice and 
Delinquency Preven'tion (NIJJDP). At that time, I directed the Assess
ment Center project for NCCD. Because of financial constraints, 
neither NIJJDP nor NCCD was able to proceed with publication of the 
papers. When I became director of the Michael J. Hindelang Criminal 
Justice Research Center, I suggested to the Center's board of direc
tors that the Center assume the task of publication. With the co
operation and support of the Center's board of directors, the papers 
are, at long last, being disseminated. 

Finally, special mention is due to some of the people whose work is 
now seeing fruition in this publication. In addition to the authors 
of the papers themselves, these people are: James Howell and John 
Veen of NIJJDP, who were the driving forces behind the Assessment 
Centers program during most of my involvement with it; Jacquelyn 
Stanley, Mary Ann Zimmerman-McKinney, and Audrey Benda, who woiked on 
every phase of the colloquium while they were at NCeD; and Ann Pastore, 
who shepherded the materials through the publication process at the 
Michael J. Hindelang Criminal Justice Research Center. 

James Garofalo, Director 
Michael J. Hindelang Criminal 

Justice Research Center 

,J) 

DELINQUE~Y AND THE ~OR ~ARKET 

by Herman Schwendinger, Ph.D. 
Julia Schwendinger, D. Crim. 

Department of Sociology 
SUNY, College at New Paltz 

New Paltz, New York 

Chapter 1 

CRIME, DELINQUENCY, AND UNEMPLOYMENT 

American youth are confronted today with economic crises and labor 
market restrictions that never seem to disappear. Since the 1950's, 
the official youth unemployment rate, a conservative figure, has 
been approximately 2.5 to 4.7 times the adult rate. Figure 1 com
pares unemployment rates fo~ 16 and 17 year olds with unemployment 
rates for all persons 16 years of age and older. I·t demonstrates 
that the trajectory of youth unemployment, like a roller coaster, 
surges up and down but never completely descends from its very high 
elevation. 

Everyone knows that economic crises and unemployment are seriously 
affecting youth and everyone agrees that th.ey are chief among the 
factors that adversely affect the poor today. But there are those 
who question whether these condit:Lons actually contribute to crime 
and delinquency. 

A leading textbook in criminology by Edwin Sutherland and Donald 
Cressey (1978:235-237), for instance, admits that poverty is cor
related wi.th common crimes, but it claims that this correlation is 
biased because official criminal statistics exaggerate the extent 
to which crimes are concentrated in the lower class. Research stud
ies, it is said, indicate that chronological changes in unemployment 
and business cycles have no significant effect Ofi crime; moreover, 
juvenile delinquency tends to increase in periods of prosperity and 
decrease in times of depression. 

Although some officials like former Sheriff Richard Hongisto (1978: 
298) believe that chronic unemployment increases crime, other of
ficials have a different opinion. Former chief Edward Davis, of the 
Los Angeles Police Department, testified before a congressional sub
committee hearing on unemployment and crime. He stated that the 
changes in violent crime are erratic and "really can't be intelli
gently relat.ed to probably any ki.nd of social phenomenon that you 
can measure" (Davis, 1978:438). He further noted that crime in white 
m~ddle-class Los Angeles sulJurban neighborhoods has nothing to do 
w~th unemployment and poverty (Davis, 1978:439). Delinquency declined 
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Figure 1 Unemployment Rate: 1947-1980 
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during the depression years and it rose with the increased affluence 
in the post Second World War period. The idea that unemployment or 
poverty causes crime, he said, is a "liberal myth" (Davis, 1978:453) 

Further doubts are raised by Blair Ewing, Deputy Director of the 
National Institute of Law Enforcement and Criminal Justice, the 
research arm of the Law Enforcement Assistance Administration (LEAA) , 
who testified before the same congressional subcommittee hearings. 
Ewing stated: "At the present time we do not know whether unemploy
ment and crime are causatively related or merely correlates of eco
nomic, social and psychological processes that impact on both. In 
either case, we know very little about the manner in which unemploy
ment and crime interact" (Ewing, 1978:221) . 

Although there may be causal connections between delinquency, criminal 
careers and unemployment, Ewing (1978: 222) said, "We don I t know ... 
enough about criminal careers -- how they start, how they are devel
oped, and why it is that some people start out with criminal activity, 
give it up at a certain age, and go on to productive employment." 

Such opinions raise serious questions about targeting jobs for unem
ployed youth as a way to affect crime or delinquency. If unemployment 
or any of its correlates is not significantly related to crime, then 
there is little point in controlling it to prevent crime. For this 
reason, before employment policies are considered, it is vitally 
important to determine whether research studies have found that unem
ployment increases crime and delinquency. Unless this relationship 
is confirmed, all the arguments promising to prevent crime and delin
quency by decreasing unemployment have questionable merit. 

What follows, then, will be a discussion of research studies that bear 
on the relationship between adverse economic conditions, crime and 
delinquency. This review will not be exhaustive but will emphasize 
changes in rates over time and it will focus on methodological refine
ments that support the credibility of certain studies rather than 
others. 

Also, wherever the word "crime" is used in this review it usually 
refers to corrunon felony crimes or "street crimes" such as murder, 
robbery, rape, homicide, larceny, burglary and robbery, which are 
indexed by the Federal Bureau of Investigation (FBI). We are acutely 
aware that crime exists on all class levels; but, we are only con
cerned here with the types of crimes correlated with the adverse 
conditions affecting the pDorer members of society. 

While our use of the word "crime" is familiar, the same cannot be 
said about "unemployment" when it serves as a causal variable. Es
pecially if it is used in research based on aggregate data -- on 
rates of unemployment for metropolitan areas or larger political 
units -- unemployment never affects crime trends in isolation from 
other class relationships. Unemployment rates are linked to the 
marginalization proeesses that affect such members of the labor 
force as the subemployed in secondary labor markets as well as the 
unemployed. Furthermore, it should be recalled that corrunon crimes 
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are concentrated in communities composed of economically ma:gin~l 
families. Since the relations between delinquency and marg1na11za
tion processes have been discussed elsewhere (Schwendinger and Schwen
dinger, 1976), we shall not discuss them here. 

Finally, in highly industrialized societies, unemployment signifies 
fluctuations (in the size of the relative surplus labor forc7) ,that 
influence many people. Growing unemployment depresses preva111ng 
wage standards, increases productivity norms, ~nd cr~a~es enormous 
pressure on gainfully employed workers and the1r fam111es. The mar
ginal members of the labor force are especially affected by.unemp~oy
ment trends. Consequently, if unemployment is correlated w1th cr1me, 
this correlation cannot reflect the behavior of unemployed persons 
alone, because the effects of unemployment are ramified throughout 
the working class. 

Turning now to the empirical studies, we fi~d that! d7spite crimi-. 
nology texts and official doubts, there are many ~1nd1ngs ~ha~ va11-
date the relationship between unemployment and cr1me. Rev7ew1ng more 
than 30 studies, Robert W. Gillespie (1978:602), an econom1st a~ the 
University of Illinois, concludes, IIStatistical results of stud1es 
relating unemployment to crime show general, if not uniform, support 
for a positive correlation between these two variables." 

Significantly, this relationship is confirmed consistently by the 
more theoretically and methodologically sophisticated studies. Some 
of the studies do not show a simple positive relationship between 
unemployment and crime, but this lack of uniformity was att:ibute~ 
by Gillespie to several factors. First, the kind of econom1C var1able 
used to predict crime has to be differentiated carefully. 

Second, certain crimes are more dependent upon economic fluctuations 
than others. Compared with ,other crimes, violent and nonviolent 
crimes that are motivated by economic gain are understandably more 
sensitive to unemployment rates. Consequently, to find significant 
correlations with unemployment or other economic factors, the depen
dent variable, crime, has to be differentiated theoretically. 

The use of additional refinements in research methods, for instance, 
age-specific populations rather than the population as whole and 
cutting-points for socioeconomic variables, give further support to 
the view that unemployment affects crime and in some cases delin
quency. However, we will discuss these refinements later when we 
report research on older adolescents and young adults. 

The studies by M. Harvey Brenner are another important source of 
information about unemployment and its correlates. At the congres
sional hearings on unemployment and crime, Brenner (1978:29) stated 
that there is at least 15 years worth of research efforts that "point 
to the very intimate relationship between unemployment and crime 
situations." II Indeed , " he added, lithe trend of unemployment appears 
to be the most intensely studied factor in relation to crime. 1I Bren
ner concludes that crime is significantly related to unemployment. 

4 

Presenting data regarding the impact of unemployment on larceny, 
narcotics, burglary, robbery and even white collar crimes such as 
embezzlement, Brenner showed that for every increase in unemployment 
rates there is a proportional increase in certain types of crime. 
In this study, arrest data were used as his index of crime. 

Based on 1970 arrest data, as reported by the FBI, Brenner found that 
a one percent increase in unemployment is associated with an increase 
of 40,056 narcotics arrests, 23,151 larceny arrests, 8,646 burglary 
arrests, and close to 7,000 robbery arrests. 

Homicide was also found to be impacted by unemployment and during 
1970 there were 648 homicides associated with each one percent in
crease in unemployment. 

He compared similar relationships in Canada, England, Wales and 
Scotland, over the years 1920 to 1940 and 1947 to 1973, in which he 
found that the correlations substantiated the same positive relation
ship between unemployment and criminal activity that was exhibited, by 
California, Massachusetts and New York. 

Importantly, Brenner also examined the combined effects of unemploy
ment, gross national product and consumer price index, which reflect 
cost of living. He flatly stated that, in relation to many cate
gories of crime, the combined effects can account for IImore than 90 
percent of the variation in trends in criminal statistics •.•. This 
is often true for the entire' period from the early 1900's through 
the late 1960's, but it is especially noteworthy since the Second 
World War ll (Brenner, 1978:28). 

Brenner applied his analysis to court convictions and prison popula
tions and found even stronger associations between unemployment and 
criminality. 

Brenner finally noted that c::hanges in unemployment are correlated 
with divorce, separation rates,alcohol consumption, drug addiction, 
heart disease and illegal births. Under adverse economic conditions 
these phenomena (which create family instability as well as other 
family conditions that correlate with delinquency) IIback up against 
one another." 

Max Yeager (1978:443-444) also presented data at the unemployment 
hearings showing relationships between unemployment and crime from 
1967 to 1976 in the Los Angeles and Long Beach areas. This informa
tion contradicted ex-chief Davis' testimony about Los Angeles trends. 

Research by William Nagel (1978) and Jack Nagel (1978) can also be 
added to the long list of researchers who have found positive cor
relations between unemployment and crime. 

The aforementioned findings by no means exhaust the findings that 
link economic crises, unemployment and crime. There is a distinct 
hwnanistic and critical tradition in social thought tha.t has always 
emphasized crime and economic causation. Although radical 
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criminologists are its chief contemporary representatives, wor~s 
wri tten a.t the onset of capitalism, such as Thomas More's utopl.a, are 
precursors of this tradition. utopia was written in 1516 when Mo:e 
was a London sheriff and it indicts the unemployment and proletarl.an
ization created by the commercialization of agrarian l~fe. ~o~e con
tended that this commercialization and its cash nexus l.ntensl.fl.ed . 
avarice among all classes. He observed that private property relatl.on
ships were expanding and creating the economic changes t~at generated 
greater crime on all class levels. Small farmers, e~pecl.~llY, were 
being affected by these relationships. They were bel.~g dl.spla~ed from 
the land and, because of unemployment, they were turnl.ng to crl.me. 

Attempts to quantify the variations in 16th century crime rates 
support More's writings. For instance, Joel Samah~, a~thor.of ~ 
and Order in Historical Perspective, a study of crl.me l.n Ell.zabethan 
Essex, noted that commercial crises and unemployment were followe~ by 
the rise of property crimes among agric~ltural.labo~ers. Increas1ng 
crime was also found to be related to high gral.n prl.ces and to the 
economic marginality of proletarianized populations. Sa~ah~ (19?4: 
39) says, " ••• the level of theft measured by felo~y st~tl.stl.CS Vl.r
tually skyrocketed over th7 45 years o~ Elizabeth s rel.gn ! ~nd ..• _ 
from these statistics a fal.rly clear pl.cture emerges of rl.sJ.ng non 
violent felony spawned by a mixture ~f rising price~, low;r wages, 
and the proletarianization of labor l.n the countrysl.de ••• 

Studies of 19th century life also fit this,critical t~adition. Fred
erick Engels' observations of English workl.ng-~lass ll.fe c 7ntered on 
economic conditions as the causes of common cr~7' alcoh~17sm and 
family disintegration. After describing the ll.vl.ng condl.tl.ons among 
the poorer members of the prole~ariat, he note~ that these people 
were completely devoid of securl.ty and were bel.ng buffeted about 
by lIa thousand chances." He asked: ,".~.What inc7n~ives has su,:h a 
class to providence, to 'respectabl.ll.ty , to sacrl.f7ce the,pleasure 
of the moment for a remoter enjo~nent, most uncertal.n precl.selY,by 
reason of the perpetually varying, shifting cond~t~ons under whl.~h 
the proletariat lives?" According to Engels, crl.ml.nal charac~erl.s
tics developed among working-~las~ segm7nts that,were demorall.zed 
by precarious conditions of l1fe l.ncludl.ng chronl.c unemployment. 

William Bonger (1916) is another notable representative of this ~ra
dition. His 1905 dissertation, entitled "Criminality and Economl.~ 
Conditions " maintained that common crime was c;lffected by the varl.-' 
ation in u~employment, business cycles and liv~ng standard~. H7 
felt that in times of crises, property crimes l.ncrease whl.l:-, l.n 
times of prosperity, violence rises. Bonger (1936:91-92) sal.d, 
"Whoever has read through a good many criminal records must have the 
convictiC'n that unemployment is an extraordinarily important factor" 
for understanding crime. 

Also, many decades before the su~committee he~rings me~t~oned above, 
Bonger emphasized the relationshl.p between cr1me and ll.vl.ng costs 
as well as unemployment. Referring to 19th century central European 
data on grain prices and crime, Bonger observed, "Every penny in
crease in the price of grain during the period from 1835 to 1~6l 
means an increase in the number of thefts of one per 100,000 l.nhab-

itants." 
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It is important to note Bonger's feeling that as the care of the un
employed was im~roving (through welfare and other policies), unem
ployment was bel.,ng accompanied by a smaller increase in theft than 
would have been the case in former times. He also believed crime 
should not be attributed to economic factors alone because private 
property relations cultivate psychological and ideological conditions 
such as "egoism," "covetousness," "lack of culture" and "demorali
zation." Since such attitudes were part of the ca~sal equation, he 
felt that people were likely to become criminal because of acute 
feelings of relative deprivation. They did not actually have to be 
faced with starvation. 

Examples of the cr~tical tradi~ion today include studies by Michel 
Foucault (1977), Ml.chael Ignatl.ev (1978), Dario Mellosi (1976, 1981), 
Tony P~att (1974), Barbara Yaley and Tony Platt (forthcoming), Ivan 
J~nkovl.c, (1977,1978), Paul Takagi (1975), Georg Rusche and Otto 
Kl.rschh7l.~er (1939), and others n (For a representative collection of 
such w~l.tl.ngs see Tony Platt and Paul Takagi, 1980.} These studies 
deal Wl.th the development of penal practices as well as crime and 
the~ emphasize the impact on crime and imprisonment of unemployment, 
busl.nes~ cycles, and other characteristics of capitalist modes of 
productl.on •. Moreover, testing important theoretical ideas by Rusche, 
Ivan Janko~l.c ~1977) fo~nd strong correlations between unemployment 
rates and l.mprl.sonment l.n the United States. 

Finally, further representatives of this trend such as Drew Humphries 
~nd Don Wallace (1~80), Richard Quinney (1977), Julia Schwendinger 
~nd He~man Schwendl.nge~ (1976,1979), also place crime and delinquency 
rates 1n the contex~ of.changes in modes of production, class devel
o~ments and the cap1ta11st accumulation process. Writings by Humph
r1e~ and wall~ce! for. instance, trace the impact of capital accumu
lat10n on,var1at10~s 1n U.S. crime rates following the Second World 
War. The1r analys1s focuses on the transition from industrial to 
co:porate capitalism, core-periphery aspects of domestic investment 
sh1fts, and the effects of these trends on police and victim esti
mates of crime. Their findings show that selected personal and 
pro~erty crime rates vary with accumulation trends. In this theo
ret1cal framework, unemployment rates affect crime because they 
depend upon accumulation trends. 

Thus far, we have mentioned studies that deal with crime and adults' 
however, there is also forty years of empirical research on economi~ 
factors that focuses on young adults and delinquents. Most of this 
research is concerned with the socioeconomic status of families or 
t~e economic status of a community as a whole. Today, among sophis
t1cate~ scholars, each of these statuses is considered a correlate 
of soc1al clas~ relatio~ships or ~onditions. It has been generally 
found that de11nquency 1ncreases 1n communities characterized by 
adverse class conditions and by families with lower socioeconomic 
status. Examples of this relationship can be found in Clifford 
Shaw and Henry McKay's (1942) work. In addition, Belton Fleisher 
(1966a~ c~nducted a study o~ 74 communities in Chicago and found 
father s 1ncome to be negat1vely correlated with delinquency. 

7 
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But some studies do not support the view that there is a relation
ship between delinquency and social class variables. An important 
ecological study by Bernard Lander (1954) indicated that the anomie 
models of delinquency that emphasized community or family integration 
predicted delinquency more effectively than social class models. How
ever, Lander's challenge to economic models was not supported by 
me'thodologically more sophisticated research. 

Robert Gordon (1967), for instance, observes that many so-called 
"social integration" variables are actually correlates of socio
economic status (e.g., the non-white families in a community or the 
number of single parent families). Conducting a detailed examination 
of Lander's factor analysis and multiple regression techniques, 
Gordon demonstrates that they exhibit very serious errors. After 
factoring the data used in Lander's study properly and then employing 
new cutting-points for the regression analysis that are more sensi
tive to variations in delinquency, Gordon found that the relation
ship between low socioeconomic status and delinquency was strongly 
supported. He discovered that this relationship applied especially 
to extremely low status youth and concluded that if social policies 
intend to cope with delinquency they must target the bottom stratum 
in every census tract. 

Additional studies of law-violating behavior among young adults and 
delinquents continue to emphasize economic factors. These studies 
show that the significance of both the rate of unemployment and the 
rate of law-violating behavior frequently depend upon the age of 
the cohort being studied. The inattentiveness to age variations 
leads to spurious results while careful specification of age-specific 
cutting-points produces clear support for the predicted relationship. 

Age-specific rates using different cutting-points and taken over time 
were employed by four stu.:1ies confirming economic models of crime; 
however, in regard to delinquency, these studies provide inconsistent 
support. In an early nationwide study, for instance, Glaser and 
Rice (1959) looked at age-specific crime rates in three large cities 
for the time spanning 1930 to the 1950"s. While they found a generally 
positive and significant relationship be.tween property crime and un
employment, the findings were incoJ sistent for the under 21 year olds 
(Glaser and Rice, 1959:683). (A similar but weaker association was 
found for crimes against the person and misdemeanors.) The impor
tance of separating property crimes from others was further empha
sized by this study. 

On the other hand, using the same data as Glaser and Rice but em
ploying multiple regression techniques and controlling for the numbers 
of employable youth during the war, Fleisher, in 1963, found a sig
nificant positive association between unemployment and property crime 
rates for the under 21 year olds as well as the 21-24 year olds. 

Using age-specific data, another study examined the variation in 
unemployment and crime rates over shorter intervals of time. In 
Toronto, Canada, Marvin Ross (1973) utilized monthly data to look 
at the rates for 16-20 years old and those Dver 20. The findings 
showed a statistically significant correlation between current 
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property crime rates and unemployment rates for each month for the 
16 to 20 year old age span. 

Another study, by Llad Phillips and Harold Votey (1972) found a 
significant positive relationship between the proportion of 18 and 
19 year old youths "not working" and the crime rate for this age 
group. By using an alternative method for measuring unemployment, 
that is by combining those unemployed with those not in the labor 
force and designating the combination as "not working," Phillips 
and Votey avoided another research practice that Lends itself to 
spurious findings. Official unemployment rates scandalously under
count numbers of unemployed. Consequently, for examining unemploy
ment and crime, the current rate of unemployment is not a completely 
effective measure because it does not reflect the impact of the 
prolonged unemployment among people who are not counted because they 
have given up trying to find work. 

English studies also provide information about the relationships 
between unemployment and delinquency. For instance" Malcolm Br:own, 
Wallace MCCulloch and Julie Hiscox's (1972) study of electoral wards 
in a city in England discovered unemployment rates to be signifi
cantly and positively associated with law violations. Importantly, 
however, the findings only applied to the 17-20 year olds and the 
over 20's but not tQ the lO-13~s or l4~16Is. (We shall, mention this 
variation again when we discuss delinquency studies based on unof
ficial measures of delinquency.) 

All of the studies above using chronological data provide added 
support for the existence of a true correlation between unemployment 
~nd prope~ny c~imes. But 'they suggest that the correlations between 
unemployment and delinquency are further dependent upon the age
graded distinctions between younger and older delinquents. 

Also, the studies above were based on official rates but, over the 
last two decades, self-report questionnaires or interviews have ob
tained delinquency data directly from adolescents themselves. The 
analysis of this unofficial data has ignited a fierce controversy 
over the relationships between economic correlates of socioeconomic 
status and delinquency. 

The self-report data has generally found very low or zero correlatiens 
between socioecpnomic status and the kinds of delinquency measured by 
the questionnaires or interviews. Since socioeconomic status impli
cates a variety of economic resources and conditions, the low corre
lations raise questions abo~t the causal role of any adverse economic 
condition including unemployment. 

Because of these low correlations, criminologists over the last two 
decades have stated plainly that findings based on official delinquen
cy statistics are spurious and reflect official biases. Some go so 
far as to call the inverse correlation between class and delinquency 
a myth. Delinquency, they say, is not caused by class conditions 
because it is found among youth in all classes (e.g., Tittle and 
Villemez, 1~77). 
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Chapter 2 

THE DELINQUENT MODALITIES 

The rejection of the inverse correlation between class and delinquency 
has not gone unchallenged. Criticism of this rejection, as Donald 
Cleliarid and Timothy Carte,r (1980) point out, focuses on several de
ficiencies including the paucity of evid(~ace, the vague specification 
of theoretical relationships, the faulty specification arid measures 
of class, the poor operational definitions of crime and delinquency, 
the faulty procedures used to analyze the evidence, and the unwil
lingness to examine all the evidence. 

Th].ls, 'some critics say that self-report studies have not found an 
inverse correlation because they indiscriminately lump together 
delinquent acts, some of which involve mere pecadillos that are not 
determined economically. Others contend that certain cuttin.g-points 
used for analyzing'sqpioeconomic status gloss over the differences 
in behavior between the lowest socioeconomic strata and those above 
it. Still others argue that the intervals of 'the questionnaire 
items in self-report studies are too small and they lump the most 
frequent violators with less frequent. In this regard, the cutting
points used in the analysis of delinquent acts'are insensitive to 
the greater frequencies attributable to lower-status adolescents. 
Clearly, some of these criticisms strikingly parallel those dealing 
with early studies of the relationship between unemployment and 
crime. 

Yet, the problems with the inverse correlation are not all due to 
inadequate methodological procedures; they involve faulty theoret
ical conceptions of delinquent relationships, too. Some criminol
ogists who have 'used self-report studies have no guiding principle 
for ordering delinquent acts and this is why they treat them as one 
merely undifferentiated mass. Others are not sufficiently sensitive 
to the theoretically grounded distinctions required by economic 
theories and' they simply rely on broad superordinate categories 
like "crimes against property" versus "crimes against the person." 
(Such distinctions are inadequate because some homicides and other 
violent acts are committed for economic gain.) Still others,who 
p~efer a normative division, isolate the "more serious" crimes from 
the "less serious." Only the concept of "delinquent subcultures" 
which refers explicitly to constellations of "criminal," "warrior," 
and "retreatist" offenses, reflects theoretical expectations; but, 
unfortunately, these subculture'S do not really exist. In 1959 and 
1960 we searched for the subcultures described by Albert Cohen 
(1955), Richard Cloward and Lloyd Ohlin (1960), but never found them. 

11 



----,~-

r Armed with such conceptions, most criminologists have assumed that 
delinquency is likely to be greater among lower status adolescents 
due to the lack of "opportunity structures" or "social controls". 
in disorganized poor communities. Since there is virtually noth1~g 
in their theories to inform them about the sizeable amount of de11n
quency in middle-class communities, researchers, whose expectations 
are structured by anomie or social control theories, reasonably 
expect to find inverse correlations between class and delinquency. 
The attack on the concept of class is accelerated when these expec-
tations are not fulfilled. 

But it is not the concept of class, in principle, that is at fault: 
it is the theories that have dominated the field and the ways in 
which criminologists generally conceive of delinquent relationships. 
These theories and conceptions have failed the test because they 
have never really granted theoretical significance to the delin
quency committed by bourgeois youth. They have also failed be~ause 
they are insensitive to the actual changes in delinquent relat10ns 
that emerge at different periods in the life cycle of various kinds 
of adolescent formations. 

The "instrumental theory of delinquency" provides an alternative 
perspective toward these changing relationships and the apparent 
inconsistencies found between soci~tl class, unemployment and delin
quency. The theory was tentatively developed on the basis of an 
unusually long period -- four years -- of participant observation 
of delinquent groups (Schwendinger, 1963). It evolved further 
through the activities of a large research project over an addi
tional four year period while further data was gathered on adoles
cent social types, lil1guistic behavior, network relations and 
delinquent conduct. Still more years were spent developing the 
theory as we gained a greater understanding of the macroscopic 
political and economic processes that determine delinquency. 

The complex historical processes (based on changes in the capitalist 
mode of production and its class relationships) that produce the 
"collective varieties of youth" (whose existence in turn underlies 
delinquent relationships on various class levels) were described by 
us in 1976. There is no space to review these historical processes 
here but we shall briefly mention some of the relationsh~ps that 
can unravel the apparent inconsistencies found between delinquency, 
social class and unemployment. 

Generally, the instrumental theory proposes that certain "stratified 
domains of adolescent groups," called "stradom formations," mediate 
the relationships between (I) macroscopic economic and political 
processes that affect families and schools in communities and (2) 
modal patterns of delinquency among youth. Delinquent relationships 
among most adolescents are not produced directly by socioeconomic 
conditions. Instead, they are products of the changes in the life 
cycles of these stradom formations. 

To grasp the concept of "stradom formation," it should be noted 
that the largest peer formations exhibiting high rates of unofficial 
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delinquency in predominantly middle-class communities are 
anchored in adolescent social types called "Socialites II "EI~tes II 

"ColI g "" S d" " ' ...., e es, e ~t1es= ~e have heard other social-type names used 
for these format10ns 1n d1verse communities (e.g., Herbert Blumer 
e~ a~., 1~67; Stanley D. Friedman, 1969; Anthony G. Poveda, 1970; 
W1ll1~ R1ggle, 1965; Gary Schwartz and Don Merten, 1967; Joseph 
G. We1s, 1973; and Ralph Larkin, 1979). These formations emerge 
toward the end of elemen.tary school but they establish large exten
ded networks especially in high school; and the nodal points of 
thes~ networks are composed of both informal and formal groups. 
T~~ 1nformal groups usually consist of clique and crowd formations 
w.1~e the formal groups are made up of clubs that include frater
n1t1es and sororities. 

Other ~o:mations with high rates of delinquency also appear in these 
CO~u~1t1es. ~ome of these formations in. southern California com
mU~1t1es, for 1nstance, are anchored in "Surfers" and "Gremmies" 
wh1le others are largely composed of youths who are called "Greasers " 
"Ho~ads," and "Ese Va~osr" to mention but a few of their names. If' 
~ m1ddle:class c~mmun1~y has few working-class families, then the 
"Grec;tse: f~rmat10ns w1ll be relatively small compared to the 
Soc1al1te. Also the.Greaser formations are likely to be composed 

o~ youth from the work1ng-class families but they will also include 
m1ddle-class "Greasers." Together with the "Socialites" these 
other formations constitute "stratified domains of grou~s" or 
"s~radom formations," because they are characterized among other 
th1ngs, by markedly invidious status gradients. ' 

Nonstradom formations also exist in every community and they are 
bas7d on the large numbers of youth in associational networks im
~ed1ate~y controlled by adults. They are partly organized around 
1~eolog1cal relations that are different from and that restrict the 
k7nds of status differentials that strongly affect stradom forma
t10ns. Suc~ youth, therefore, include members of eagle scout 
troops, re11g10us clubs, school athletic teams, and political move
~ents. They are also composed of the enormous variety of special-
1nterest.buffs.who spend endless hours with their stamp collections, 
~lectron1c proJects, etc. Finally, academic high achievers and 
1ntellectual y~uth are even more likely to be excluded from the 
stradom format10ns. 

Both st:adom a~d c;t few nonstradom formations are included in "the 
c~117ct1:re var1et1es of youth,1I that is, the types of youth with 
d~st1nct1ve cultural <;tnd consumption patterns or "styles of life. 1I 

S1nce~ among other th1ngs, these "social regularities in personal 
behav1or" are not institutional~zed formally by adults (although 
they c~n be encouraged.by certa1n family values)y adolescents use 
tho~e na~ural categor1es," called social-type metaphors in socio
log1cal l1terature, to classify them. Those youths who are aware 
~f t~e cOll;c~ive variations employ metaphors, such as "Greaser," 
S~c1alite, Surfer," "Hot-Rod," IIIntellectual " and so on for 

th1s purpose. " 

.Although we also use these natural categories, it is preferable 
in some cases to refer to the "Greasers ll as "marginal youth ll and 
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to their formations as "marginal stradom formations." The word 
marginal in the instrumental theory symbolizes the processes of 
marginalization that take place in the school as well as the 
economy (Schwendinger and Schwendinger, 1976). These ,processes 
create the conditions for the emergence of these part1cular youth 
and their formations. 

In poorer communities, the largest peer formations that exhibit 
high rates of unofficial and official delinquency are the G:easer, 
or marginal formations. These formations eventually e~tab11sh 
extended networks of informal and formal groups. The 1nformal 
groups usually consist of clique and crowd formations while the 
formal groups are "street corner" clubs. The word "gang" rna¥, have 
its uses but it is misleading when used universally to class1fy 
these groups. Moreover, unless a community is extremely depressed 
economically, relatively smaller "Socialite" fc;rmations rna¥, also 
emerge in communities that have higher proport10ns of work1ng
class families (especially families of skilled and white-collar 
workers). Both the Greaser and Socialite formations in ~hes~ 
communities may stratify internally along racial or ethn1c l1nes. 

In communities having a heterogeneous socioeconomic composition, 
a fairly complex system of stradom formations comes into being. 
Their incipient characteristics, which include distinct styles of 
dress, grooming and linguistic behavior, c~n alrea~y ~e ob~erved 
in the later elementary school years. Dur1ng the Jun10r h1gh , 
school years, thi.s system becomes stabilized. The sO<?ioecc;nom1c 
and delinquency gradients that run through the format10ns 1n the 
system are already quite apparent in junior high sch0C;l. ~he 
socioeconomic gradients are based on a.ggregated relat10nsh1ps 
and are ranked in the following order: they generally run downward 
when the average member of the Socialite formations is ranked with 
the average member of the intermediary formations and the Greaser 
formations. 

70 map the delinquency gradients, however, one must control for 
delinquent modalities. This concept of modalities refe:s,to the 
distinctive constellations of delinquent acts character1z1ng the 
different formations at given points in time or at different 
periods in the life cycle of their members. These modalities, 
however, do not represent "delinquent subcultures." Adol~scents 
rarely organize their social formations primarily around 1llegal 
goals, no matteI.' how delinquent they may be. 

At least three modalities are more or less prevalent at different 
stages of stradom deve·lopment and we call these "the generalized 
delinquency modalitYt" the "ethnocentric modality" and "the irreg
ular market modality." These modalities can exist simultaneously 
and interpenetrate each other. 

For instance, fighting between individual youths persists throughout 
the adolescent period and, although invidious status relations 
generally support the existence of fighting, the motivated charac
ter of individual fighting on a given occasion varies greatly. 
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However, intergroup properties are generated (usually by the end of 
junior high school or the beginning of high school) by the emergence 
of distinctive clubs and crowds. At that time, the struggle between 
adolescent status groups establishes a grammar of motives that "dis
places" or "sublates" the normal expression of violence and subor
dinates it to emergent status mechanisms such as the honorific codes 
of individual groups. Simultaneously, ·the preexisting standards for 
individual violence continue side by side with the newer ones. 

As indicated, each of the modalir.ies tends to emerge at different 
times in the life cycle of the stradom formations. These life cycles 
are vi tally important. for understanding the modalities because the 
modalities are grounded in various kinds of social conditions or 
processes that exist among the stradom formations at specific periods 
of time and then pass away. The modalities, in this view, are pro
duced by the properties of stradom formations; moreover, as these 
properties change, the delinquent modalities change. Consequently, 
the social forces that create the stratified domains of groups do 
not determine delinquency directly. The evolution of the formations 
themselves intervenes between these forces and delinquency. 

The generalized modality is highly dependent upon stradom consumption 
patterns and an indifference to other people's welfare. This indif
ference restricts the I.'ange of moral obligations towards others and 
in time, the scope of this indifference is enlarged. It becomes 
tinged with cynicism and, eventually, it merges with numerous instru
mental definitions of people. In this process, the free play of 
status forces that affects the lives of stradom members erodes and 
topples the collective subscription to the moral barriers that gen
erally restrict predatory activity. 

The generalized modality is established fairly early in adolescence 
and it persists throughout the entire adolescent period. It consists 
of a constellation of delinquent activities that occurs in stradom 
formations on all class levels. That constellation includes petty 
thievery, vandalism, truancy, individual fighting and other garden 
varieties of delinquent acts often referred to normatively as being 
"less serious" than others. This modality also includes a variety 
of acts that deviate from conventional rules of moral conduct such 

.as being verbally abusive to peers and adults; however, some of these 
latter acts may be considered irregular and not delinquent. 

The ethnocentric modality is activated by the development of compet
itive intergroup status structures usually around the end of junior 
high school. This modality includes among other things fighting 
between individuals and groups, vandalism motivated by group rival
ries, harmful pledging and hazing practices, and placing graffiti 
everywhere -- on walls, stones and bridges -- proclaiming the superi
ority and power of a collectiv~ identity. This modality erupts on all 
social class levels but its par~icular form and intensity varies 
greatly between stradom formations. 
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r The irregular economic modality usually emerges alongside the others 
during the middle adolescent period; and it includes the illegal 
markets which begin to take shape as thievery or personal services 
are offe.red for "sale" rather than "personal use." This modality 
is structured around but is not wholly confined to simple commodity 
exchange relationships and hence essentially involves economically 
oriented delinquent conduct including robbery, larceny, gambling and 
prostitution. Furthermore, irregular forms of victimization based on 
callousness and deceit are also supported by this modality. 

Generally, the irregular economic modality becomes concentrated in 
illegal market activities that engage older youth who become the sup
pliers and entrepreneurs during the middle adolescent years. However, 
markets can be activated much earlier in the adolescent life cycle 
within communities characterized by acute economic deprivation. The 
forms and intensity of participation in irregular market relations 
also vary greatly between types of stradom formations. 

During middle adolescence, thievery among the Socialites is still 
spontaneous in character, and even preplanned thefts are primarily 
for such personal use as car theft for joy riding, or theft of auto 
accessories for oneself and friends. There may be no intention of 
making an illegal sale. Among Greaser formations, especially in 
poorer communities, however, different thieving patterns emerge side 
by side wit.h the preexisting delinquent modalities. Thievery among the 
ma:r:'ginals becomes increasingly transformed into serious financial 
enterprise; and the thievery that is consummated in an illegal exchange 
for money regulates a broad variety of deviant activi~ias. Other 
kinds of delinquency such as loan sharking and gambling also become 
subordinated to market relationships; and the general exchange of 
illegal goods and services for money, especially, begins to effect 
the final stages of marginal stradom developments. 

Integrally related to these changes is the formation of irregular, 
price-making markets which are, at first, organized primarily by 
adolescent supply and demand crowds. Consequently, the markets 
emerge within preexisting interactional frameworks composed of loosely 
or highly organized networks of cliques, crowds, and clubs. If these 
frameworks are highly organized, then their higher status members 
frequently become the hubs of intergroup chains of communication 
and exchange in the emerging market. These high status people are 
likely to become the enterprising "middlemen" because of their pre
existing social connections. 

Labeling theory reportedly explains the development of delinquent and 
criminal "careers" on the basis of social reactions to deviance. 
But the careers that develop within the adolescent irregular markets 
-- at least from our observations ~- do not involve those reactions 
at all. These particular careers are immanent products of the un
folding market, that is, of its struqtural properties which include, 
for instance, its division of labor. The transition processes that 
lead to economic criminal careers are, among other things, due to 
changes in the relationships between preexisting marginal devlopments 
and market s:tructures. Adult criminality has independent causes but 
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Chart 1 -- Network of the Flow of Illegal Goods 
Among Four Adolescent Groups 
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r ~t is possible that illegal market relations are among the most 
lmportant factors shaping the transition from delinquent to criminal 
careers. 

Chart 1 represents an illegal market flow diagram'based on exchanges 
between four long-standing marginal youth clubs and it illustrates 
these relationships between preexisting margina.l developments and 
market structures. 

The intergroup comple~ represented in Chart 1 consists of approxi
~ately 160 boys and glrls. Only. the four major groups are indicated 
In the chart. The ages of the youth involved were, primarily, between 
16 and 19 years. 

Enchgroup is, identified by a specific set of shapes: circle, hexagon, 
~l. p<;tre, or trlangle. ,variatic;>n in an individual member I s peer status 
lS l~dlcated by the s~ze of hls symbol: the largest size signifies 
a maJor leader, th~ intermediate size indicates secondary leadership 
an~ the smallest Slze represents the remaining group membership. 
ThlS rough trichotomy of individual statuses was constructed from 
sociometric choices and field observations. 

Symbols inside the circles, hexagons, squares or triangles indicate 
types of commodities that have been handled by adolescent "connections ll 
ov~r a ~wo-year period. Connections with T symbols engage in system
atlc t~levery as well as dealing in hot goods and services. The sym
bol M lS,used for marijuana; H for heroin; Po for pornographic liter
ature,. fllms, etc.; P for, narcotic pills; G~r Goods'for stolen goods; 
Under 21 for an older adoJescent marijuana dealer; Cycle for motor
cycle parts (stolen); and Adult for adult pusher or fence. 

Of the seven IIconnectionsll or social links integrating the intergroup 
flow of the type of goods indicated in this market six were leaders 
of major groups in the complex. ' 

In the grou~ design<;tted with circles, the major leader functioned as 
th~ connectlon .. Whlle he had sold marijuana for a short time just 
p~l~r.to the perl~d represent~d in the chart, his chief illegal ac
tlvltles a~ th~ tlme we obser~ed him were selling stolen goods and 
por~ographlc Ilterature and fllms.~ {The symbol Po in his circle 
desl<?nates pornographic materials.} On occasion,he also offered his 
s~rvlces as a procurer for individual prostitutes or a group of pros
tltutes (for a stag party, IIhay ridell, etc.). On the other hand 
although he had previously engaged in the sale of narcotics he ~e
fu~ed to ~and~e drugs at the time the chart was made becaus~ he re
garded thls klnd of entrepreneural activity to be very dangerous. 

The in~trumental theory posits certain general tendencies with regard 
to ~ellnquent behavior. F~rst, th~ sharpest gradient involving 
d~llnquency and peer relatlons, after gender, is due to the differen
tlal between ~tradom and nonstradan formations. Members of the infor
mal ne~works lnvolved in the stradom fo~imations are the most delin
quent :n a local community. of adolesceni:s" The least delinquent are 
youth In nonstradom formatlons. The labtE~r formations, from this 
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perspective, include the most law-abiding members of peer groups in 
our society. 

Second, important delinquency gradients are based on quantitative 
variations in delinquent modalities from stradom to stradom. When 
the modalities are compared across the stradom formations within a 
community, the marginal formations tend to be more delinquent and 
the Socialite less delinquent. However, the stradoms vary among them
selves qualitatively with respect to particular delinquent modalities. 
Delinquent behavior represented by the ethnocentric modality is much 
more likely to be expressed by violent intergroup conflicts among 
marginal formations. But fights involving crowds of Socialites after 
highly competitive games and the hazihg practices of fraternities 
sometimes involve violence, vandalism and other harmful acts. 

Finally, -both types of formations sustain the irregular markets, but 
when compared with the Greasers, a greater proportion of Socialites 
populate the "demand crowds. II Conversely, a greater proportion of 
Greasers make up the IIsupply crowds. II (Such differences are among the 
key reasons why criminologists have observed that, although socio
economic gradients are not correlated with self-report response~ on 
less serious items, they are,inversely correlatec1y.;i.th IIserious" acts 
such as burglary and larceny when the test items discriminate between 
levels of seriousness.) 

The sizes of the networks developed by stradom formations affect the 
intensity and variety of delinquent modalities. These effects are 
among the reasons why attention is paid to the variation in stradom 
formations caused by the socioeconomic composition of families in 
different kinds of communities. Any factor, such as labor market 
segmentation, that restricts family economic conditions will indi
rectly affect the size of the stradom formations. In the United 
States, racism generally restricts the socioeconomic composition of 
Afro-American and Latin-American families so that more breadwinners 
who are marginal members of the labor force are generated. This 
large number of marginalized families, when concentrated ecological
ly, becomes a precondition for the disproportionate representation 
of their youth (1) in the marginal stradom formations and (2) in the 
delinquent modalities (e.g., severe intergroup violence and activities 
on the supply side of irregular markets) that characterize these 
formations. The disproportionate representation of these formations 
and modalities among children of racially oppressed families, there
fore, is partly produced by the indirect effects of labor market 
discrimination on ~dolescent stradom formations. 

\. 

We can now understand why the analysis of socioeconomic status and 
delinq~ency usually produces zero correlations when based on self
reported delinquency data. The organization and contents of self
reported questionnaires is usually biased toward the generalized 
delinquency modality which is composed of less serious acts and which 
cuts across class levels. Consequently, unless controls for types of 
adolescent stradom formations are applied, one can expect, at best, 
very low negative correlations between ascribed socioeconomic status 
and delinquency. This occurs because the stradom formations mediate 
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r the relationships between socioeconomic factors and delinquent mo
dalities. 

It must be kep't in mind that the generalized modality can occur within 
middle class stradom formations composed of Socialites and Greasers 
as well as within various types of working class formations. In com
munities with a large proportion of middle class families, the size 
of the Greaser formations will be small; consequently, the members 
of the large, predominantly middle class Socialite formations will 
make a greater contribution to the correlation between socioeconomic 
status and delinquency. Even if some of the Greasers more frequently 
engage in acts that epitomize the generalized modality, they will 
hardly affect the statistical outcome. Under these conditions, de
linquency will have a very low inverse correlation with socioeconomic 
status -- if it is correlated at all. Also, while the highest pro
portion of youth in the supply crowds continue to be marginals from 
poorer communities, the activities of certain middle class marginals 
(as well as members of other stradom formations) slightly diminish 
the correlations between unemployment and property offenses among 
older adolescents. These middle class youth sometimes become inte
grated into the supply crowds because drug abuse has greatly under
mined their ability to cope with school or jobs and it has escalated 
their need for money. 

Finally, attention to delinquent modalities helps unravel the apparent 
inconsistencies found between delinquency and youth unemployment 
rates. The correlations found between unemployment and delinquency 
are either negative or extremely low (even if property offenses are 
the dependent variables) for younger adolescents, but positive cor
relations are found for 16 to 17 years of age and older. Such cor
relation differences arise from the greater sensitivity of illegal 
market behavior to unemployment trends. 

Young adults also operate in the adolescent market; consequently, 
the legal distinctions which differentiate youth offenders from adults 
at 16 or 18 years of age confounds the study of market activities. 
Adolescent market activities are not much different from the elemen
tary forms of illegal economic activities that engage adults. For 
this reason, all the relationships between unemployment, cost of 
living, and so forth, which have been observed by such scholars as 
Bonger and Brenner, apply with equal force to adolescents engaged in 
illegal market activities even though they are classified as delin
quents and not criminals. Unemployment may not account directly for 
their initial entrance into the irregular economic modality, but it 
does effect their continued engagement in this modality. 

On the other hand, it is important to recall that neither the general
ized nor ethnocentric modality is affected by youth unemployment al
though they may be indirectly affected by adverse conditions that 
impact family relationships. Furthermore, while illegal market ac
tivities may be maintained by youth unemployment, the origins of the 
activities are not due to frustrated desires for: occupational mobil
ity. Conventional sociological wisdom often depicts a world in 
which every human being is either intensely interested in achieving 
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occupational success, or is extremely frustrated by the lack of 
achievement. The plain fact is, however, that no matter how hard 
they try -- adults cannot inculcate occupational motivation in many 
youths, especially marginals, because they do so badly in school. 

Furthermore -- and more to the point -- most marginal youth in their 
early adolescent years regard success in occupational, educational 
and other conventional institutions as largely irrelevant to their 
most important immediate goals. Serious career concerns, if they 
ever occur in adolescence, develop in later high school years when 
some of the marginals have become school dropouts and when occupa
tional life becomes a harsh reality. Consequently, such concerns 
emerge as serious matters after the formative years of the stradom 
formations (the formative period ends at 15 or 16 years of age at the 
latest) and by then delinquent relationships are already firmly 
established. The formative years of these youth developments are not 
completed with a diploma in career frustration because career achieve
ment was never a really significant goal in the first place. 

On the other hand, the increasing demand for discretionary purchasing 
power in later adolescence introduces new conditions that make occu
pational opportunities important. And, although we have observed 
numerous marginals who have continued to engage in illegal market 
activities while they ~"ere employed in legitimate jobs, studies indi
cate that "delinquenc~..:.eclines when delinquent students drop out, 
marry, get jobs or both!! (Glazer, 1978:134). Consequently, at this 
time, the effect of the stradom formations and the delinquent modal
ities begins to fade away. 
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Chapter 3 

EMPLOYMENT PROGRAMS AND SYSTEMIC PROBLEMS 

The juvenile justice system has a vital stake i~ unemployment,pol~cies. 
Since the Great Depression, however, such polic1.es have been 1.nst1.
tuted only sporadically. After temporarily offsetting unemployment 
in the 1930's by a massive expansion of public sector jobs, the govern
ment, abandoned these policies prior to the Second World War. Unem
ployment policies then remained fairly dormant until the 1960's., , 
Since that time, beginning with the Manpower Developmen~ ~nd Tra1.n1.ng 
Act of 1962 and the Economic Opportunity Act of 1964, l1.m1.ted emp~oy
ment policies have been activated and followed up by each succeed1.ng 
administration. 

In addition to evaluating such employment programs, research has p:o
vided valuable knowledge about the attitudes of adolescents affect1.ng 
their job choices and job stability. A limited grasp of,the effec
tiveness of certain kinds of programs has also been acqu1.red. Conse
quently, there is a body of knowledge to review when considering 
policies directly concerning the juvenile justice system today. 

For instance numerous studies show that as long as youth remain in 
school, thei; occupational aspirations are impacted by their family 
background, ethnic origin, educational climate and other factors. 
Further research (such as the National Longitudinal Surveys [NLS] 
which are impressive because they studied youth cohorts from,1966 to 
1972) yields insight into the transition from schoolroom to Job. NLS 
data indicate that even though social class restrictions and racial 
discrimination often limit aspirations, students generally set their 
sights fairly high. Furthermore, students place greater emphasis on 
the work they would like to do than on wages and they are interested 
in satisfactory interpersonal relationships on the job ap well as 
favorable working conditions (Andrisani, 1978:98). 

On the other hand, when student aspirations are compared with job 
experiences, it is found that high school graduates hav7 highly un
realistic expectations. (Black youth may be the except1.on to the 
rule here because they perceive fewer chances of achieving their 
ambitions.) Also, the vast majority of youth have extremely limited, 
if not inaccurate, information about job markets and they acquire 
their first jobs in a haphazard manner. After a follow-up study of 
high school graduates, L.D. Singell (1966:23) find~, "Most,youth~ 
had not 'chosen' a job in any real sense, buthad e1.ther dr1.fted 1.nto 
one or had taken it because they could find no other •.•. Further
more, the youths exhibited extremely vague knowledge about wages, 
working conditions, steadiness of employment, and chances of advance
ment when they accepted their first job." How were these young work
ers affe0ted by their initial work experience? 
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Early work experiences have an important impact on a youth's outlook. 
While on the job, unfavorable occupational experiences engender un
favorable work attitudes. Highly unsatisfactory work experiences 
early in a young worker's career are correlated with discouragement 
.and a much higher frequency of job instability by comparison with 
older workers. Satisfactory work experiences, on the other hand, 
have the opposite effect by reinforcing ambition and occupational 
commitments. Garth Magnum' (1968) contends that, unfortunately, over 
a million youths who enter the labor force annually have difficulty 
adjusting to occupational life and blacks are overrepresented in this 
group. 

For example, iucoIne greatly influences satisfaction on the job. For 
the 1966 to 1969 period, among black youth, aspirations increased for 
those who were originally in higher income jobs or those whose earn
ings increased the most. Youth in the lowest· status jobs whose earn
ings decreased, reduced their aspirations the most. Since these 
reactions to job market conditions did not differ by race, similar 
relationships were found for white youth (Andri'sani, 1978:106). 

Thus, employment policies should target adolescent attitudes toward 
work. Realistic job choices and accurate knowledge of labor market 
conditions can make a difference in job selection and adjustment. 
Moreover, occupational counseling and labor market information are 
advisable early in adolescence especia,lly when protracted crisis 
conditions and diminished labor market activity are anticipated. 
For some individuals, occupational guidance may help offset negative 
job experience (Andrisani, 1978:110). 

The NLS research shed light on the characteristics of youth that 
affect their job satisfaction. However, regardless of these char
acteristics, neither job counseling nor job adjustment programs can 
hope to offset the general deterioration of attitudes toward work 
accompanying a significant upsurge in unemployment. Furthermore, 
these services are also unable to solve the problem of youth unem
ployment because this problem is not created by young people's 
attitudes. Aecording to Paul Andrisani (1978:87) "The N'LS data 
provide little empirical justification to consider youth's attitudes 
toward work as •.. the cause of the unique labor market problems of 
youth ... 

The analysis of the labor market itself calls for distinguishing 
between job options likely to provide satisfactory or unsatisfactory 
experiences. Dual labor market theorists make such distinctions when 
they refer to primary and secondary labor markets (Reich et al., 
1973; Victorisz and Harrison, 1973). Primary markets contain jobs 
that have higher wages, opportunities for advancement and relative 
stability. Secondary markets include unstable, dead-end jobs with 
low wages. The structural model provided by the dual labor market 
theorist would indicate that regardless of previous work attitudes, 
secondary labor markets provide less satisfying experiences. 

Clearly, then, a comprehensive policy directed at unemployment must 
also deal with the job market itself -- with providing jobs that 
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will lead to stable employment patterns, that will cultivate ~ositive 
job attitudes, and that will offset cri~e.and delinquency: Wltho~t 
structural changes in labor market condltlons, concentr~tlng unem. 
ployment policies on manpower development may prove futlle, especlally 
for the types of youth who are processed by the justice system. The 
character structures of these youth are not likely to favor a sense 
of industrial time, discipline and regimentation. 

Consequently, there are at least three distinct options to c~nsider 
when formulating comprehensive policies aimed at the preventlon of 
crime and delinquency through employment. The first ~ption i~c~udes 
the manpower development programs which consist of Skllls tr~ln:ng, 
labor market information and the services that place people ln Jobs 
and support their transition into the world.of work. The ~econd. 
refers to the structural policies that provide jobs, especlal~y for 
youth and minorities, and that make a significant differenc;::e ln unem-' 
ployment rates. Finally, there are the programs or operatlng pro
cedures that enhance the integration between the manpower ~evelopment 
programs and the structural solutions to unemployment. ThlS last 
part is obviously contingent upon the existence of the others. 

With very few exceptions, virtually all the programs directed at youth 
(.or adult) employment, including those linked to w~rk-releas~ for 
prisoners, income maintenance for exoffenders seeklng work, Job plan
ning and job referral agencies, are manpower dev7lopment programs 
operating in the absence of any structural solutlon t~ unemp~o~ment. 
This critical limitation and the political and econOID1C realltles 
that lie behind it are largely taken for granted and rarely addressed 
in the technical surveys that evaluate the effectiveness of these 
programs. 

Peter Marris and Martin Rein's work, The Dilemmas of Social Reform, 
is an exception, however, because it examines s~me of the political 
problems characterizing the early community actlon programs promoted 
chiefly in the early 1960's by the Ford Foundation and. the Juvenile 
Delinquency and Youth Offenses Control Act. The experlmental pro
grams established at that time were incorporated into subsequent 
antipoverty policies and diffused nationally. 

Marris and Rein note that occupational training and placement pro
grams were among the earliest efforts and wherever they were es~ab
lished under government auspices, they were faced, from ~he begln
ning, with an incredible amount of red tape. The operatlonal con~ 
tents of the training programs including, for example, the selectlon 
of training courses, had to be certified by one government a~ency 
after another and each had its own interests to protect. ThlS cer
tification process was also imposed to ensure that training was di
rected at marketable skills. In other words, job preferences among 
youth running counter to immediate market demands were denied. 

A serious problem arose within the co~~nity actio~ programs regarding 
the geniune development of skills tralnlng. In the face of red tape 
and budget limitations there was a regression back to."work adjustment" 
counseling, which, in most cases, was no ~ett~r than Job placeme?t 
or on~the-job training programs for securlng Jobs for youth. Furtilermore, 
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job placements were generally made within fairly small, rather 
than large, companies oecauffeprogram staffs could rapidly establish 
cooperative relationships with small entrepreneurs who made decisions 
on their own. Larger firms had more formally instituted procedures 
for employing workers and the amount of effort spent placing youth 
with delinquent backgrounds meant an extraordinary expenditure of 
agency time and effort. 

Another important feature of these programs was that they were never 
interfaced with any socially planned effort to control and expand the 
labor market. On the other hand, despite the lack of planning, some 
programs found they were able to place youth in public sector jobs. 
Job contacts were made with private corporations but, during crisis 
periods, these contacts dropped drastically because of the contraction 
of the labor market. In these periods, the private sector could 
readily obtain older workers with experience, stability and greater 
productivity. 

There were a few exemplary on-the-job traini.ng programs adopted by 
private corporations such as the Elgin Corporation and the Lockheed 
Company in Georgia and California. These programs, however, served 
very small numbers of youth and there is no evidence that they made 
any significant difference (Magnum and Walsh, 1978:116-117). 

Another occupational training approach involved federal subsidies to 
employers to hire youth but this was also ineffective. Studies found 
that most employers participating in such training programs provided 
only low wage, high turnover jobs with few fringe benefits. Further
more, even these jobs were being filled primarily with youth who were 
not the primary targets of the federal policies. They were not disad
vantaged youth (Magnum and Walsh, 1978:116). This tendency of job 
programs to serve relatively advantaged youth persisted all through 
the 1960's and 1970's. 

Following the initial period of policy development, it became quite 
clear that the programs were being seriously hampered by the lack of 
job placement opportunities. In place of structural solutions to 
this problem, Department of Labor of~icials encouraged the creation 
of the National Alliance of Businessmen which was formed at the height 
of President Johnson's "war on poverty. II The Alliance was formed, 
however, at a time when the overall unemployment rate was falling 
anyhow because of Vietnamese War expenditures. The economic expan
sion created by these expenditures spurred the hope that the Alliance 
could fill the gap between manpower programs and jobs by stimulating 
greater voluntGij.ry commitment on the part of businessmen. 

It is doubtful that the private sector really did anything significant 
about the persistence of high youth unemployment especially among 
disadvantaged youth. Garth Magnum and John Walsh (1978:117) indi
cate that, although th~ Alliance tackled the lack of private sActor 
interest, no one knows how effective it was in achieving its goals . 
Most of the data on the programs established over the entire period 
from 1961 to 1980 are unreliable because the programs rarely agreed 
to rigorous evaluations nor did they submit adequate data for evalu
ation. Perry et al., (1975) surveyed the contract and noncontract 
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training programs sponsored by the National Alliance and their ~val
uation is fairly negative. They also note that the 1970 econom~c 
decline had a strong and immediate negative impact on the jobs program. 

Education and training programs are another path to stable employment. 
However, training delinquent youth is not such a simple matter. We 
have seen that the predominant agency attitude toward vocational 
adjustment is focused on the marketability of youth; it thereby favors 
a strict subordination of the educational training to the employer's 
standards and purposes. This means that the needs of youth them
selves are frequently ignored unless they happen to be congruent 
with immediate labor market priorities. 

Magnum and Walsh (1978:18) state, "No short term skill training pro
gram or w'(;rk experience can overcome in a few months a youth charac
terized by cultural disadvantages and dysfunctional life styles." 
Therefore, such youth might do better in longer term progr~~s such as 
apprenticeship programs, poly technical schools (i.e., "vo<..;ationaJ." , 
schools), and "cooperative:: education" programs where they divide the~r 
time between school and a supervised job. Marginal youth are certain
ly the least prepared for employment. These youth have been failures 
in school and though they could do better perhaps in vocational school, 
there is no mention of really comprehensive programs oriented around 
these youth in the evaluation surveys ,of manpower programs. Poly
technical education should be provided for these youth in schools 
having adequate staff, facilities and equipment to provide skills 
training for an industrial technology. For this purpose, ancillary 
school courses limited to such facilities as a woodshop or auto shop 
are quite inadequate. 

There are instances where in-school youth have been provided with 
training programs that combine on-the-job experiences with education. 
In 1968, the Vocational Education Act supported projects directed at 
work-education programs for in-school youth. Evaluators, in 1973 and 
1975, found that these programs had positive results. Students were 
motivated, enthusiastic and had developed some competence in voca
tional skills. Although it was reported that administrators could 
have placed youth in jobs more aggressively, there was no shortage 
of job openings and employers were willing to pay full wages even 
though they were not being supsidized by the government. 

On the other hand, dropout rates were higher where young workers found 
their school work not specifically associated w~th their immediate 
vocational interests. Furthermore, with regard to disadvantaged 
youth, including the handicapped as well as the economically disad
vantaged, work experiences were primarily in low skill, low pay and 
high turnover occupations. Sex stereotyping was also prevalent and 
one study indicated that the long term effects of this kind of program 
were negligible. In relation to wage rates, employment status, job 
stability and job satisfaction, little difference was found between 
youth who had been in the programs and those who had not. 

A significant amount of on-the-job training occurs under the auspices 
of labor organizations. While this training includes apprenticeship 
programs, we have found no general evaluations of them and it is 
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doubtful that any methodologically sophisticated studies exist. In 
p~inciple, apprenticeship programs avoid most of the secondary labor 
market pitfalls that confront youth in other types of programs. How
ever, apprenticeship programs are highly compet~tive and t~eY,are 
still closely guarded by unions that not only g~ve sole pr~or1ty to, 
children of union members but also maintain racial and sexual restr~c
tions. 

Programs aimed at breaking these discr,iminatory barriers hav7 beer: 
funded by the Department of Labor. For example, the Apprent~cesh~p 
Outreach Program,funded by the Department in 1967,was designed,to , 
recruit, counsel, tutor and otherwise prepare young people, pr~mar~ly 
minorities, to qualify and gain entry into industry operated ap~ren
ticeship programs. In addition to labor organizations, the Nat~onal 
Urban League and others sponsor the outreach pr~gram,on the ~oc~l 
level. Most trainees in the program find jobs 1n sk1lled bu~ld~ng 
and construction trades, although some placements are made in manu
facturing ~ndustries. A total of 54,477 pla.cements were made between 
1967 and the first half of 1976 (Labor Org~nization Participation, 
1977:10). Although there seems to be no readily available informa
tion that would enable us to evaluate the utility of these programs 
for juvenile justice, their potential could be high for certain kinds 
of delinquent youth. 

These programs, of course, also have their own particular limitations. 
The building and construction trades are highly susceptible to eco
nomic crises and they have been hard hit by the recent recession. 
Consequently, the opportunities that apprenticeship programs generally 
afford depend partly on the relationship between the types of appren
ticeships and the particular labor market conditions. Also, Magnum 
and Walsh (1978:122) indicate that the average acceptable age for 
apprenticeship programs appears to be increasing and apprenticeships 
are generally being placed beyond the reach of yo~ng w~rke:s under 
20., These writers find it "doubtful that apprent~cesh1p w1ll become 
a viable transition program for youth, at least when labor markets 
are slack.1I Nevertheless, we think that there are possibiliti.es for 
using apprenticeship programs in conjunction with affirmative action 
and -full employment policies that should be explored. 

Another program aimed at employment for the most severely disadvan
taged youth is the Job Corps. Originally funded by the Office of 
Economic Opportunities and later coming under the Department of Labor, 
it is one of the oldest and largest efforts targeting these youth. 
(It also follows a long standing occupation-educational tradition 
that emphasizes occupational learning in res~dential facilities ~way 
from home [Schwendinger, 1956J.) Today, it 1S part of CE~A.as T1tle 
IV of the 1973 Act. While it is federally funded and adm1n1stered, 
the programs are carried out partly under private auspices. There 
are privately run "con~~act centers" as well as civilian conservation 
centers run by the Department of AgriQulture and the Department of 
the Interior. 

The Job Corps has a comprehensive approach. In an excellent summary 
of such programs, James W. Thompson et al. (1980:174) say, "The Job 
Corps combines,in a comprehensive service model, a mix of education, 
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vocational skills training, ~ealth care, residential living, coun
seling and other ancillary services." While the group served are 16 
to 21 year olds, half are less than 18. Characteristically, the par
tici~ants are overwhelmingly minority males and high school dropouts. 
A thl.rd have never work.ed more than a month. According to one study 
of the Corps, "Almost ?Lll Corpsmembers have experienced poverty, 
welfare dependence or both" (Mallar et al., 1978:11). 

More than one positive evaluation has been made on the Job Corps. 
Sara Levithan and Benjamin Johnson, in 1975, found it to be "a social 
experiment that works." The longer a participant stayed in the program 
the greater the positive employment impact. In a summary statement, 
Levitan and Johnson (1975:110) said, "Almost all studies have found 
that Corpsmen are better off after the program than they were on en
trance ~ whether their standard of measurement is employment" earnings, 
educatl.onal level, motivation or work habits." But it is important 
to note that the Job Corps' dropout rate is very high. 

In 1978, a careful longitudinal evaluation confirmed Levitan and 
~ohnson's earlier reports. This study by Charles Mallar and assoc
l.ates (1980) at Mathematica Policy Research (MPR) went further than 
~evitan ~n~ Johnson who did not comment on the Corps I impact on cr~m
l.n~l.actl.vl.ty even though many of the target population had serious 
crl.ml.nal records. The MPR group compared Job Corps persons with a 
control group composed of 70 percent of young school dropouts and 
30 percent of State Employment Service applicants who were somewhat 
older than the dropouts. The study found that male members completing 
the program were earning $23.24 more, seven months later, than the 
control group. These members also had less need for welfare and 
participated less in criminal and drug related activities. Further
more, everyone in the program, even those who dropped out, had less 
arrest~. The.auth~rs (Mallar et al., 1978:34) stated that they had 
found reductl.ons l.n arrests for males, which amount to over eight 
fewer arrests for every 100 Corpsmembers." 

The long term anticrime impact is ambiguous. There is some evidence 
that the Job'Corps members maintained a lower crime rate one year 
af~er training, but it is difficult to evaluate the significance of 
thl.S decrease because of methodological problems having to do with 
expected decline in crime with increasing maturity among all youth 
(Thompson et aI, 1980:174-76). 

There is also a variety of work related programs including pretrial 
intervention, occupational rehabilitation, supportive work work
rele~se, ~o~ pla~eme~t services and post-release programs ~ponsored 
by ~he crl.ml.nal ]ustl.ce system. Eobert Taggart (1972) has evaluated 
a wl.de range of programs of this kind and finds that with a few 
exceptions, outcomes are disappointing. (There is recent evidence 
that supported work programs are successful.) He emphasizes the 
failure of rehabilitation and counseling programs and notes the serious 
problems associated with the lack of jobs in the private sector. Con
sequently, he recommends the expansion of public sector employment. 
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'TIhe justice system has targeted different populations with d.ifferent 
programs. The Court Employment Project (CEP) is one such scheme 
targeting felony offenders in two experimental cities. Initially 
funded in 1968, it was a model and forerunner of the many pretrial di
version p~ograms of the 1970's. The participants in 1977, when the 
program was evaluated, were mostly single, young minority males who 
were fairly uneducated and unemployed. These street-wise defendants, 
half of whom came from welfare families, had spent their time on the 
streets hustling (Thompson et al., 1980:171). 

The program became more than just an employment service, growing over 
time into a comprehensive vocational servic,es agency. According to 
Thompson et al., it made referrals to other social services, offered 
situational and vocational counseling, did some in-house job training, 
job development and placement for participants considered "job ready." 

Nevertheless, careful evaluation found no program impact on partici-
pants' employment. Their improvements in salaries and job tenure 
exactly matched the accomplishments for the members of the control 
group. Furthermore, Thompson and associates (1980:172) note: "The 
CEP evaluation showed no difference in within-program recidivism 
rates for experimentals and controls either in the number or severity 
of rearrests." The lack of recidivism difference between groups also 
appeared in the 12th month and 23rd month follow-ups. 

The evaluation staff, sponsored by the VERA Institute, noted that 
these youths were exceptionally difficult to place in jobs. They 
found that participants were: "unmotivated, articulated poorly, 
dressed inapp:r:opriately, had negative attitudes toward employment, 
and often didn't show up for appointments." Baker and Sadd (1979: 
92), the authors of the evaluation, also concluded. that there are 
enormous obstacles to changing the employment outlook of inner city 
minori,ty youth. 

Prison industries are among the oldest work related programs sponsored 
by the criminal justice system. However, there are notorious problems 
associated with these industries. Recent litigation against the Texas 
prison system, for instance, indicates the imposition of highly ex
ploitative work conditions, an outrageous abuse of prisoners and quite 
serious violations of health and safety codes. 

The majority of prisoners have very poor employment records and few 
skil Yet prison industries offer little or no vocational training 
programs. Job experiences in these industries are generally unsatis
factory and pay rates are outrageously low. 

We have the impression that some prison programs are providing skills 
training that can be used in primary labor markets (e.g., training 
prisoners to make optical lenses at the Wallkill facility in New 
York State) but the establishment of such programs in juvenile insti
tutions requires capital investments in staff, equipment and facil
ities that may be beyond present budgetary possibilities. 

The limitations that, are applied to men's prisons are especially 
applicable to women's, jails. Men's work programs have received 
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greater priority even though women prisoners have equal need for 
sati~fying work and vocational training. Inmates in ",romen' s jails 
are J.ncarcerated up to a year in depressing environments with vir
tually nothing to do. Julia Schwendinger's (1978) study of the San 
Francisco Womenrs Jails. shows that while changes due to court sen
tences and diversion projects over a two yea.r period have decreased 
the number of women in jail, they have increased the proportion of 
wom~n w~o ar~ bo~h minority members and extremely poor. This popu
lat10n 18 pr1mar1ly composed of young,women having an even greater 
need for occupationally related programs. 

An exoffender I s difficulties in getting a job, of cour~?e, are not 
confined to the lack of voca-tional training. 'rhirty-fivestates bar 
public employment to exoffenders and all provide an inadequate amount 
of ligate money" to underwrite the exoffender's transition to the world 
of work. Juveniles do not get gate money at all. And yet, as Glazer 
(1978:130-131) points out, IIprobation and parole studies testify to 
the inverse relation between employment and recidivism." Exoffenders 
with the most stable employment records have the least involvement 
in crime. 

Helping ex-prisoners back to the world of work has its advocates and 
its programs. Among the more important recent transition money devel
opments are Living Insurance for Ex-Prisoners (LIFE) and Transitional 
Aid Research Project (TARP), which utilize income maintenance schemes 
si~ilar to workmen's compensation to bridge the period of unemployment 
wh1le the exoffender is searching for work. With regard to these 
programs, evaluators have noted that income maintenance produces a 
longer period of unemployment among exoffenders ostensibly because 
they are ~ble to wait longer for a better job. The important point, 
however, 1S that thes\'~ people have a lower rate of recidivism than 
the control group which does not receive the income maintenance. The 
evaluations of these programs also indicate that employment lowers 
recidivism (Rossi et al., 1980). 

Juvenile institutions have a number of work related programs but it 
~ppears that most of them have not been evaluated rigorously. These 
1nclude work-release for a few individuals incarcerated in medium or 
minimum security institutions, special treatment of persons with 
severe learning disabilities and occupational training programs. 
Work-release programs help youths to achieve a good employment record 
but they usually depend on low skilled jobs. For instance, a limited 
number of work-release programs exist where a small number of youth 
may be allowed out of an institution ~or part of the day to work in 
a fast-food restaurant. Unfortunately, many juvenile inst1tutions 
are located in low density areas having very few job opportunities 
even in secondary labor markets. 

occupational training programs in juvenile institutions are useful 
but our impression is that they are primarily limited to routine 
onsite work opportunities or work in nearby towns. Such programs 
teach juveniles construction work while building rooms witnin the 
in~titut~oni or ~hey.teach t~e rudime~t~ of food handling and prepar
at10n wh1le work1ng 1n the k1tchen, d1n1ng room and storehouse. 
Sometimes repair work for groups of boys is obtained in nearby towns 
but this sort of opportunity is not always available. 
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Our impression is that these programs are very severely undercapital
ized even by comparison with adult correctir~al programs. Juvenile 
institutions do not possess the machine sho~d or factories that are 
associated with adult prisons although they may have arts and crafts 
programs, a woodshop and autobody repair shop. They rarely possess 
the type of equipment necessary for skills training oriented toward 
decent jobs in primary labor markets. 

We have repeatedly emphasized the importance of decent jobs. Some 
economists who have studied occupational behavior for many years, 
such as Eli Ginzberg (1978:141-142), insist that, simply providing 
jobs for people is not enough: a job must also bring respect and it 
should not sustain severe income inequality or discriminatory stan
dards. (In the congressional hearings on unemployment and crime, 
Ginzberg noted that the largest job expansion in the United States 
has been in poor jobs. He also testified: "As far as good jobs are 
concerned, government, interestingly enough, almost created as many 
good jobs as did the private sector"(Ginzberg, 1978:141). Andrisani 
(1978:109-110) further emphasizes the importance of good jobs for 
countering antiwork attitudes among youth and for ensuring stable 
and successful careers. 

On the other hand, Magnum and Walsh depreciate the importance of 
primary labor market jobs. They recognize that dual labor market 
th.eory has led to the condemnation of employment and training pro
grams that place trainees in the secondary labor market -- in low 
paying dead-end jobs which most enrollees could obtain without pro
gram enrollment (Doeringer and Piore, 1971). But Walsh (1978:16) 
insists that manpower programs should help their clients use rather 
than avoid dead-end jobs. In consort with Magnum, Walsh (1978:18) 
flatly states that lIyouth should take their place in line at the 
bottom and in dirty work or in dead-end jobs. 1I They add that the 
manpower specialists who feel that good jobs are vj,tally necessary 
are lIimposing" their values on clients (Walsh, 197"d:15). 

But Magnum and Walsh do not seem to take into account the differentiai 
impact of good jobs on job satisfaction and performance. Nor do they 
fully recognize the impact of bad jobs on the choices that youth make 
for themselves in our society. The more enterprising delinquent 
youth do not have ·to stand in line for legitimate jobs because the 
options available to them include thievery and participation in the 
irregular economy. Numerous youth burglarize, rob or turn to pros
titution to make a living. Others set themselves up lIin business ll 

and engage in the illegal sale of goods and services including porno
graphic films, narcotics, stolen watches, hi-fi sets, clothing, ap
pliances and jewelry (Schwendinger, 1963:327-367). Since crime fre
quently provides the discretionary income they want and it can be 
conducted at congenial hours, dead-end jobs run a poor second when 
competing for their time and energy. 

Furthermore, youth who do IIstand in line" for secondary jobs are 
often discontent or unable to survive on their low wages. They can 
augment their low pay by IImoonlighting" illegally or by stealing 
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while on the job. We knew one young man who had belonged to a 
delinquent club, married young and had children immediately. While 
employed at a low-waged job he would get up early to steal milk, eggs 
and other dairy products which were left at the entrance to houses 
at 6:00 a.m. in the morning by the milkman. While on the job, he 
cleaned and maintained private pools in the Los Angeles area and, 
during his daily rounds, he "cased" the cornmunity for new, illegal 
opportunities. 

Further examples of on-the-job theft can be cited. One adolescent 
used his job as service station attendant on the evening shift to 
sell the owner's gasoline, tires and other commodities to augment 
his own income. Another youth filched from cash registers, stocks, 
of goods, and so on while on the job. Granted, employment for some 
youth is simply an added opportunity to continue their delinquent 
careers, however, the theft while on the job for many is contingent 
upon economic pressures. Even when they are moving out of their 
highly delinquent period, youth will steal when faced with bills 
they cannot pay because of low wages and high prices. 

There are a number of suggestions that might flow from our discussion 
of programs dealing with unemployment, crime and delinquency. First, 
there should be renewed emphasis by the juvenile justice system target
ing programs designed to increase a juvenile offender's chances for 
sustained employment. Special attention should be made to the quali
tative differences in job experiences, peer relationships, and neigh
borhood conditions that affect the continuation of youthful law
violating behavior and long term career development. 

Second, the existing occupationally related programs now sponsored 
by the adult justice institutions should be scrutinized rigorously 
to isolate programs that are working well. These should be examined 
immediately for use in alleviating unemployment among delinquent 
youth. Some Comprehensive E~ployment and Training Act (CETA) 
related programs might be adopted by these institutions. Programs 
such as TARP, LIFE, or work-study programs which lead to the accumu
lation of income to sustain the transition to employment might be 
considered. In addition, other programs, which have greater chances 
for success in skills training such as Job Corps and Apprentice Out
reach, should also be examined for possible interfacing with juvenile 
justice agencies. 

Occupationally related programs might be added to existing institu
tions such as the Individual Learning Center, Division for Youth 
facility in Highland, New York, that treat delinquent youth with 
serious learning disabilities. Here, existing programs might be 
extended to include subsidized "work study" experiences as well as 
other occupationally relevant experiences. 

Minimum standa,rds in staff, facilities and equipment might be devel
oped for juvenile correctional institutions that already have occupa
tional training programs. If such standards cannot be maintained in 
typical maximum or medium security facilities, then the programs 
might be located in community correctional settings where they can 
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be interfaced with existing poly technical, job training or work-release 
programs in the community. 

Special attention should be paid to the adjustment of delinquents in 
poly technical schools and in cooperative education programs. Programs 
and methods for diverting delinquents to poly technical schools or 
cooperative education programs might be explored. Such programs may 
undercut the present, massive dumping of delinquents into so-called 
"continuation schools." 

The role of juvenile justice officers in facilitating diversion of 
youth to occupational training programs or poly technical schools might 
be explored, too. Juvenile officers can initiate diversion of youth 
who have been repeatedly reported or apprehended but who were never 
actually referred to court. Some status offenders may also benefit 
greatly from this kind of diversion. 

Special attention might be paid to developing intervention methods 
that will neutralize the influence of delinquent peer groups upon 
the youth who are attending occupational programs. Peer pressures 
may be an important negative factor during this transition period. 
and information about this pressure may be helpful to teachers and 
counselors in job training programs. 

Other possibilities undoubtedly exist; however, there still remain 
the structural problems that restrict labor markets. To deal with 
these problems, juvenile justice planners must expand their own hori
zons and recognize that the requisite sol~tion to wide scale unemploy
ment and delinquency is impossible without state intervention in 
economic development. 
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Chapter 4 

PUBLIC SECTOR JOBS AS FIRST RESORT 

Not often do we find ourselves in agreement with David Rockefeller 
but we can agree when his coalition group, the New York Partnership, 
established in June 1980, links unemployment and crime. Hoping to 
improve the quality of life and work in New York City, their goal 
is to make the streets and subways safe. The first step, they an
nounce, is to find jobs for young people. 

However, their solution proceeds along very different paths from 
ours. While we advocate job creation especially within the public 
sector, the New York Partnership hopes to find private industry jobs 
for youth. As one might expect from a coalition made up of repre
sentatives from the New York Chamber of Commerce and Industry, the 
Economic Development Council, the National Alliance ot.Business
men and the Business Marketing Corporation, their focus is on the 
needs of industry and business. The coalition plans to ask the 
school system and the business community to train students for jobs 
that are available; it will also urge industry to accept a certain 
number of trainees. 

But, what measure of success can be expected from similar past ex
periences? We cannot expect this effort to significantly affect 
youth unemployment, especially during a severe economic recession. 
The National Alliance of Businessmen, which was formed at the height 
of ·the "war on poverty," spent $20,000,000 in government funds to 
stimulate private sector cooperation. Some youth unemployment was 
temporarily alleviated because youth were given wages while engaged 
in on-the-job training. But the primary effects of the National Al
liance and other manpower programs were due to public funding for 
employment and training programs. Charles Killingsworth and Mark 
Killingsworth (1978) calculate that in the absence of the employment 
and ·t.raining programs sponsored by the federal government, the aggre
gate unemployment rate in 1976 would have been 8 percentage points 
higher than the actual figure, and the teenage unemployment rate 
would have been 3.9 percentage points higher than the actual figure. 

Nevertheless, these increases in employment due to federal job sup
port were mostly temporary and they hardly affected long term unem
ployment trends especially among minority youth. Young black workers 
were among the most frequent people targeted by the "war-on-poverty" 
manpower programs. Yet, after evaluating the surveys of these pro
grams, Bennett Harrison (1975:159-160) sadly observes, "Without a 
direct transformation and augmentation of the demand for their labor 
~ignif~cant improvement in the economic situation of ghetto dwellers' 
1.S unl~kely. Attempts to change the worker himself -- whether to 
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remedy his personal 'defects' or to move him to a 'better' environ
ment -- have not worked until now, and the ~several sources of data 
reportedJ in this study provide little if any evidence to support the 
bel'ief that such attempts will be sufficient in the future." 

Since Harrison's conclusion was made, the situation has worsened and 
youth unemployment has reached crisis proportions. Paul Andrisani 
(1978:110) reports, "Youth today are facing the worst set of labor 
market constraints ever to have faced preceding generations of youth." 
In 1960, official data indicated that 48 percent of the youth from 
16 to 19 years old were 100king for work; this figure rose to 51 
percent in 1971 and 58 percent in 1979. In 1960, official jobs data 
on black youth showed that unemployment was almost five times that 
for the general population. During the: first quarter of 1979, black 
youth unemployment averaged 33.2 percent, the rate for Hispanic 
you±h was cited as 17.8 percent, while white teenage unemployment 
was 13.6 percent. 

The.above calculations, however, underestimate the critical nature 
of youth unemployment since the figures are based on official statis
tics -- a woefUlly inadequate source. A 1979 conference report en
titled Youth Unemployment -- The Link to the Future, reminds us 
of this shortcoming. It states: IIUnemployment rates for black 
central city teenagers ••• are difficult to calculate accurately. 
Strict Department of Labor calculations place these rates consis
tently above 40 percent. But this figure fails to take into account 
the> thousands of teenagers who have given up in despair and opted.out 
of the labor market altogether. If these youth were included in the 
calculations, many believe that the real rate of unemployment for 
central-city black youth would be closer to 60 or 70 percentll (Na
tional Collaboration for Youth, 1979:6). Such beliefs have been 
confirmed by the Urban League which conducted its own survey of black 
youth unemployment in 1972 and found that the unemployment rate was 
as high as 64 percent. For some time now a proportion of black youth 
have been acutely aware that there is no likelihood that they will 
ever obtain gainful employment in a legitimate job for their entire 
young adulthood. Clearly, an employment program of considerable 
scale is called for. But more on this point in a moment. 

The segments of youth targeted by the juvenile justice system have 
been especially hard hit by these developments. Poor nonwhite youth 
are enormously overrepresented among the chronic offenders having 
few skills and few opportunities for job advancement; and these mi
norities are more likely to become trapped in secondary labor market 
jobs and illegal market activity. , 

In addition, the problem facing the juvenile justice system may 
become greater if legislation is passed lowering the minimum wage. 
It is true that employers may then become willing to hire more youth 
if there is a savings in wages. However, the dual wage system 
expanded by this change will not just create greater strains on 
family life by taking jobs away from adult providers, it will pro
vide working youth with less income to cope with rising inflation. 
For delinquents with no previous labor force experience, no savings 
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to cushion rising prices, and few skills to back up any claims to 
employment at higher wages, there will be ~ittle to lo~e ~n? every
thing to gain by extending their years of ~nvolvement ~n ~l~egal 
activities. The correlations repeatedly found betwe·-en low ~ncome, 
crime and delinquency persuasively suggest that lowering the 
minimum wage will boomerang and stimulate both violent and property 
crimes. 

By now it seems clear that subsidizing the private secto: ~hrough 
employer incentives, tax credits, lower minimum wage pol~c7es and 
so on will hardly make a dent on youth unemployment or de17nquency. 
Large new growth industries are needed rather than small p~ecemeal 
solutions. However, the increasing severity of both unemployment 
and delinquency are due to the inability of the American economy 
to grow faster than its working population. This slow r~te of 
growth is caused by a general decline in the,r~te of cap~tal expan
sion and the convulsions in labor market act~v~ty created by regular 
and frequent cyclical crises. 

Furthermore, these adverse economic conditions are going to be with 
US for some time. Reviewing the projections for 1981 by noted 
business forecasters, Leonard Silk (1981:20) says, "W~th real gross 
national product growing by no more than one p~rcent ~n,198~, the 
unemployment rate, which averaged 7.3 percent ~n 1980, ~slll~kelY to 
rise above 8 percent and stay there through most of 1981. 

The inherent limitations of manpower programs and the continuation 
of the current crisis are powerful arguments for some redirection 
in criminal justice planning. Ordinarily criminal justice planners 
scrupulously avoid dealing with the bro~der aspects,o~ the,eco~omYi 
but no planning strategy that confines ~tself to cr~m~nal ~ust~ce 
policies, whether they change police, court or penal p:act~ces can 
be adequate. Social science calls for a broader plann~ng perspec
tive. 

At least four knotty problems must be considered when such planning 
is undertaken. First, our target population, unemployed delinquent, 
youth, requires conditions that will enc~urage them,to exchange the~r 
illegal activities for jobs t~at will st~mulate ~he~r mora~ de~elop
mente Therefore, it would be preferable to prov~de them w~th Jobs, 
that are clearly relevant to other people's welfare as.well as the~r 
o~n. This point then leads us to another goal: Growth industries 
that are socially relevant to our times and to these youth must be 
researched and several will be suggested shortly. 

Second uneven development in capital investments has to be con
trolled. Economists Barry Bluestone and Bennet Harrison (1978:411) 
note some of the economic characteristics of uneven development. 
They say, !lSome industries/regions/groups get plenty of capital from 
both private and public capital markets, thereby enjoying high 
incomes and full employment. Other industries/regions/groups suffer 
a serious capital 'shortage,' which retards their development and 
creates poverty, unemployment and underem~loyment. The weal~h of 
the oil industry relative to the poverty ~n much of the text~les, 
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apparel.,. .and other non-durable m?lnufacturing industries is testi
mony to how some sectors of the economy continue to grow wealthy, 
while others stagnate. 1I 

The government contributes directly to uneven development in numerous 
important ways. Besides spending taxpayer money on defense plants 
in the sun belt, the government, through the Interstate Commerce 
Commission (ICC),~sponsors lower freight transport rates for goods 
going to and from the south than for hauls to and from markets in 
New England. Also, the way the government collects taxes favors 
uneven development regionally. The New England states send more tax 
money to the federal government than they receive in grants, trans
fers and government contracts. TJ:1e imbalance for New York, in the 
late 1960's, amounted to over 7 billion dollars more paid out than 
"taken in." On the other hand, $2 billion more were received by 
California than it paid out in collected federal taxes. 

Inner city youth are an example of a group suffering from under in
vestment. Inner city public school children have higher student/ 
teacher ratios, older buildings and poorer library facilities than 
their counterparts in the suburbs or in privately endowed schools. 
This underinvestment, combined with their bleak future employment 
outlook, is expressed in their higher illiteracy rate and lower 
employability. 

Inflation is the third problem about which we need to be concerned. 
Traditionally, both conservative and liberal economists have unques
tioningly accepted the "Phillips Curve" -- a statistical relation
ship showing an inverse correlation between inflation and unemploy
ment. Moreover, following this theory, government priorities have 
sacrificed employment in order to reduce inflation. The result of 
this policy has been disastrous. It has triggered stagflation --
a combination of economic stagnation and inflation -- and worsened 
unemployment. 

Clearly, in order to create full employment -- full employment for 
youth now and as a realizeable goal when they are older -- our 
social planning must be structured within a different framework. 
As in the 1930's, we must turn our attention to the public sector 
for answers to unemployment but we must also be aware that it would 
be a mistake to simply create public jobs as ends in themselves. 
Temporary programs like CETA should certainly be continued as long 
as jobs are in short supply; however, our social pOlicies should 
be focused on permanent reductions in unemployment. Consequently, 
these policies must, of necessity, base themselves on the forms of 
economic grdwth that can sustain themselves through capital accumu
lation without continuous infusion of tax revenues. The industrial 
areas suggested by Bluestone and Harrison are currently underde
veloped by the private sector and their development will cause ex
pansion in related private sector businesses. Importantly, each 
industry will also provide employment at numerous levels of skill 
so that employees will not be locked into dead-end jobs. 
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Finally, a wo~kable program of full employment fo: youth cann~t be 
separated from adult full employment. The follow1ng new pub11c sec
tor growth industries have also been recommended for expanding,adu~t 
employment by Bluestone and Harrison, and they are based on cr1ter1a 
similar to ours. These areas include housing, health, energy, mass 
transit and freight transportation. Let us briefly discuss each 
industry and sketch out sources of necessa~y investment capital to 
implement them. 

Overcrowded housing has long been accused of contributing to crime 
and delinquency. Furthermore, according to the Joint Center for 
Urban Studies of MIT-Harvard, more than 13 million families lived in 
inadequate, overcrowded or unaffordable housing in 1970. If the 
buildings were not dilapidated, they were overcrowded or. cost more 
than a balanced budget would safely allow. Because of h1gh cost 
housing, many families were thus deprived of other necessities for 
healthful living. For a few years this housing shortage was improv
ing but since 1974, production targets for new housing and housing 
rehabilitation have been failing at an increasing rate. 

Public support of housing construction could therefore be expected 
to lessen juvenile delinquency while simultaneously creating employ
ment in the hard hit construction industry ,and those industries sup
plying it. Housing construction and support industries entail jobs 
on many levels, from traineeships to highly skilled work, many of 
which can offer opportunities for youth employment. On the other 
handy public investment in housing has often contributed to increased 
overcrowding of the poor by a process now being called "gentrifica
tion. " Older buildings, previously housing the poor, are torn dmm 
and new ones are built for middle and upper income tenants; or these 
buildings are remodeled and sold as expensive cooperatives while 
housing for the poor further deteriorates. Of course, such develop
ments would heighten crime and delinquency rather than diminish them. 

Because current high interest rates have hamstrung the construction 
industry, we shall need a creative approach to solving the problem 
of capital for jobs in this area. In addition, high prices have 
limited the amount of land available for development, especially in 
the cities. Going beyond the precedent of the Veteran's Administra
tion mortgage, which insured low interest mortgage loans, the govern
ment could create a National Mortgage Bank that would actually supply 
mortgage money at a very reasonable rate of interest. This bank 
would directly compete with private banks and therefore would be 
counterinflationary. If we increased the amount of federally subsi
dized mortgages only to the level of other capitalist countries, 
most mortgage activity would still be controlled by private banks. 
Tax money and the sale of Federal bonds could be the seed money for 
this operation which would then repay itself by mortgage and interest 
payments. By applying federal nondiscriminatory standards -- lending 
mortgage money to prospective customers rega~dless of sex, race, 
ethnicity or neighborhood -- it would also end "red-lining" and be 
more democratic. 
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Precedents have also been set in other countries for creating "land 
banks" to deal with ~ising land costs and shortages. Every country 
in western Eu~ope as well as some local jurisdictions ha~e alread~ 
established such banking facilities. In principle, pub11c money 1S 
made available to a local jurisdiction to purchase land at a reason
able, agreed upon p~ice in much the same way as land ~s acquired ~or 
building public highways. With a land bank, a commun1ty can acqu1re 
private or abandoned land for later use, purchase property before 
p~ices become unreasonable and therefore prohibitive to developers, 
p~event abandoned property from becomi~g a blighted area, and capture 
for the public treasury any appreciation of land values. 

A second growth indust~y that meets our criteria i~ the,health care 
system. Along with the high cost of fuel and heatl.l1g 011, ~he cost 
of medical and hospital services have contrib?ted most heav1~y ~o 
inflation. Furthermore, studies have shown tnat elere are m11110ns 
of people who are without private medical insuranc~ and are inelig~
ble for public medical aid programs. They either l.ncur long stand1ng 
debts o~ go untreated, thus suffering the effects of illness for 
prolonged periods. 

The effects of illness are extensive as well as expensive. Social 
wo~k professor Elizabeth A. Ferguson (1975:277) summarizes it nicely 
when she writes: "Illness interferes with carrying out family respon
sibilities, with employment, with social life and with one's per
ception of himself and the world around him. III heal i:h is a major 
cause of dependency, and continued ill health makes it impossible 
for many in poverty, of all ages, to entertain realisti,c hopes of 
ever:· getting out of poverty. The poor a:-e sick often~r ~ re<:over 
more slowly, have less access to prevent1ve and rehab111tat1ve ser
vices, and live under less healthy conditions." 

The special effects of ill health on the family and on students are 
too numerous to itemize except very selectively. Children born to 
undernourished, poorly nourished or sick mothers begin life with 
oftentimes insurmountable handicaps. One concomitant of poor health 
in the family is a non-stimulating environment during the forma·tive 
years. Prematurely tired, ill parents do not read to children, play 
with them, talk to them, or take them to stimulating places. Poor 
health and poor nutrition result in sluggish minds and bodies, nega
tive effects on study and learning, and a high incidence of absen
teeism from schools and jobs. Furthermore, illness effects the 
ability of parents to muster the energy to control their ~h~ldren's 
antisocial behavior. The effects of poor health and nutr1t10n on 
juvenile delinquency need to be carefully researched. 

The. market 'model of medical care could not be less conducive to im
proving the health of youth in the lowest quartile of the population. 
This model, ope~ating on a fee-for-service basis, rewards treatment 
of illness rather than its prevention. By thoroughly restructuring 
the health care system, providing both national health insurance and 
d~astic changes in the health care delivery system, ·we can not only 
prevent much illness but contribute to the prevention of juvenile 
delinquency and the control of runaway inflation. 
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Other models, .such as community health care and health maintenance 
organizations, emphasize prevention as well as treatment of illness 
as it occurs. Community health care has the further advant~ge of 
being labor intensive and thereby ~roviding re~evant job opp~rtu
nities to youth in our now more health and enVlronment conSClOUS 
society. Jobs would also be created in the coristruction of new 
facilities and the remodeling of older facilities for community health 
ca~e institutions. Legislation, with the goal of restructuring the 
current health care system and providing a community directed system, 
has been proposed by Representative Ronald Dellums of California. 
His bill, the National Health Rights and Community Services Act, 
would be funded by Federal income tax revenues. There would probably 
be Cl net reduction in government costs with Dellums' bill or a sim
ilar one. Current federal programs such as Medicare, which it would 
replace, have contributed to the inflation in the medibusines~ com
plex by guaranteeing payment of doctors' fees by a large captlve, 
segment of the population. The Health Rights and Community SerVlces 
Act would reduce costs by eliminating expensive file claiming pro
cedures and by using trained paramedics where this would be prac
tical. 

A third area for public development could be mass transit. The large 
cities, which also account for most of the delinquency, provide 
enough potential customers to make public scheduled transit econom
ically feasible. On the other hand, the demand for public transit 
has' not been great. Several outstanding forces have contributed to 
the major emphasis on private auto transit for travelling to worle, 
shopping, school a~d recreation in this country. Aside from greater 
convenience ahd comfort, one reason why we have become an "automo
bile civilization," is, once again, uneven development. While the 
federal government gives funds which must be matched locally by 20 
percent for mass transit, the match for highway funds is only 10 
percent. This helps to subsidize the tru.cking industry and discour
ages mass transit as more expensive. 

Also when mass transit is subsidized, there is further uneven devel
opme~t favoring the wealthier commuter. In a study released,in June 
1980 Professor John Pucher of the Department of Urban Plannlng at 
Rutg~rs University (forthcoming) pointed this out. He said: "Those, 
types of transit most frequently used by the poor are the le';lst subs:-
dized and those most used by the affluent are the most heavlly SUbSl
dized> About 12 percent of those earning $25,000 or more used buses, 
streetcars and subways which were subs~dized at.$.41 per rid7,.yet 38 
percent of this group used commuter ral~w~ys WhlCh were S~bsldlzed ~t 
$1.53 per ride. One result of low Subsldles has b7er: serlOUS deterl
oration in bus and subway transit followed by decllnlng use rates and 
moving away from the older cities by many businesses. 

But even more crucial to the love affair between private cars and 
the American public was the role played by several large trusts in 
the 1930's. In order to create a demand for buses and cars, General 
Motors, in concert with Firestone Ti.re Company and Standard Oil of 
California, purchased and then destroyed thousands of miles of rail 
in cities throughout the country. Without adequate federal aid, 

40 

local communities have been unable to rebuild these lines. Trucking 
interest groups have insured that federal support would not corne to 
the rescue. 

Mass transit would not only improve the quality of life for most 
people, but it would lessen some forms of delinquency by protecting 
certain espe.cially vulnerable parts of the population from easy vic
timization. To lessen the opportunities for suoh victimization, we 
need to expand public investment in smaller, more flexible forms of 
public transit such as jitneys, trolleys, taxis and small buses in 
addition to urban mass transit. These would provide short hop, 
street level transportation for older people who are often mugged 
by young people in their own communities and for young women who 
frequen~ly hitchhike to school and other destinations because they 
have nelther cars nor low cost public transportation that they can 
depend on. The needs of the community to travel to school, work, 
stores, medical services, etc., should be considered in planning 
the routes of these added facilities. 

~eca~s7 pu~lic transit is a basic service, federal support would be 
]ustlfled ln order to create lower fares. This would make transpor
tation available to the working poor, the unemployed (some of whom 
would find it more feasible to find jobs) and those on fixed incomes. 
Furthermore, jobs would be created for mature youth as well as 
adults, as drivers, conductors and maintenance men. Bluestone and 
Harrison (1978:43) claim: " ••• it seems possible to plan for labor 
to build, rnaintain and operate the additional mass transit facili
ties. This would entail more jobs than would result from an allo
cation of resources that continued to emphasize the production of 
automobiles a.nd highways to carry them." 

The last two foci might offer fewer direct employment opportunities 
but they still refer to economic dimensions that join crime and 
j~venile delinquency. The areas are energy and freight transporta
~lon. The current energy question affects the entire jobs market 
ln our country today because our industrial production and consump
tion are still based upon the outdated assumption of cheap and abun
dant fuel. A number of thriVing American companies which had em
ployed many workers have had to close plants because they were no 
longer economically viable. On the other hand, European countries 
have successfully converted to less energy intensive technologies. 
The united States, unfortunately, has been slow to follow their 
lead. For exrunple, Bluestone and Harrison (1978:422) comment: 
"Western Europe already generates an additional dollar of Gross 
National Product with one-half the energy input required in this 
country -- and Europe is finding many ways to improve still further." 

After industry, which uses 41 percent of our energy, 25 percent is 
used by the second largest user -- transportation. We have already 
urged mass tr~n~portation a~ one growth area. Highway buses are 
more fuel efflclent than rallroad and almost 4.0 times more efficient 
than private cars. Railroad transportation, on the other hand is 
~.5 times more efficient than automobile transportation. But ~ince 
lndustry must also transport freight, a still greater saving would 
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cdite by an industx:ial conversion from truck to railroad freight 
transportation. Barry Commoner .(1972:171) suggests that the fuel 
efficiency ratio of railroad to truck transportation is close to 
5.5 to 1. Obviously industrial users would gain efficiency and 
profit and could therefore show more growth if their energy base 
was changed. 

Furthermore, energy costs can be reduc~d by municipal ownership of 
utilities. Not only are nonprofit municipal companies more efficient 
but their products are cheaper. Because they do not have to pay 
dividends and large executive salaries, for example, electricity 
produced by municipally owned electric companies costs about 18 per
cent less to use than the product of their privately owned counter
parts. This saving would be a direct benefit to private consumers. 
For instance, it would help families divert more of their resources 
to their children's educational and cultural development. 

Finally, new sources of energy and the expansion of older sources 
such as coal can be developed with federal intervention. Alterna
tive sources to be researched can include solar energy, safer ap
proaches to nuclear energy, exploration of geothermal energy sources 
and the use of refuse pyrolysis. A Federal Fuels Corporation could 
be developed to produce energy.which would then bA sold on the market 
in competition with private industry. At the same time, federal 
charters could be given to private energy corporations as national, 
state and local public utilities. This would allow the federal gov
ernment to demand more public accountability than the states now 
require from these companies. They could also be made more publicly 
oriented by requiring their Boards of Directors to include repre
sentatives from government, labor and organized conSUffisr groups 
(Bluestone and Harrison, 1978:425). 

However, in reality, trucking is continuing to expand and railroads 
are continuing to shrink in their services. Uneven development, 
once again, suggests the reason for this anomaly. While truckers 
need only spend 6 percent of their budgets for road taxes, the equiv
alent cost for maintenance of rails is 21 percent of the budget for 
railroads. Regional favoritism by the ICC for hauling rates was 
previously mentioned. Many European countries have nationalized 
their railroads and anyone who has travelled on one can appreciate 
the dramatic difference in service, maintenance and number of users. 
Conrail was developed as an approach to this problem but unfortu
nately, private ownership was retained along with public management 
of the system. The freight fees plus outright government subsidies 
guarantee a profit to the private stockholders while the managers 
continue to be selected from the staffs of the same private com
panies. It seems clear that outright national ownership and oper
ation of the railroads could more easily place the national interest 
above the interests of the private corporations. This would save 
the jobs of those now employed by the railroads and improve the ef
ficiency of companies that must depend on economical freight ship
ment to stay in business. 
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T~ese recommendations for state intervention include only a few pos
s~ble changes necessary for balanced growth and an expanded job 
market. On the other hand, weare not so naive as to believe that 
the current administration will .seriously entertain even these recom
mendations for ameliorating unemployment, crime and delinquency. 
Nevertheless, the problems will certainly outlast the administration 
~nd, sooner or later! people will realize that no realistic solution 
~s possible without a struggle for planned economic growth. 
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THREE SYSTEMS FOR YOUTH IN TROUBLE: 
AN ANALYSIS QpI INTERRELATIONSHIPS BETWEEN 

CHILD WELFARE, MENTAL HEALTH AND J;UVEN~E JUSTICE 

INTRODUCTION 

by Professor Paul Lerman 
Director, Ph.D. Program in Social Work 

Rutgers University 
New Brunswick, New Jersey 

The purpose of this colloquiuln is to analyze the juvenile justice 
system's relationship to other social systems and institutions. Four 
other systems have been specifically targeted for discussion: mental 
health, social welfare, ecJ;ucation, and the labor market. This paper 
will focus mainly on the ,relationship between juvenile justice and 
'the first two systems --r' particularly, specialty mental health pro
grams subsidized by public funds q . and child welfare and income main
~tenance acti vi ties covered under the Social Security Act (as amended 
from 1935 onwards). 'fhere are 't;hree major reasons for' focusing on 
the relationship between these particular systems: 1) historically, 
each system's inter,rdst in youth was guided by an interest in pre
venting or reducing a portion of the "delinquency" problem; 2) since 
the early 1960's ~he institutional and outpatient populations of the 
mental health and child welfare systems have increasingly displa.yed 
deviant behavior$ that meet the jurisdictional criteria of the juve
nile court syste'ffi; and 3) p¥--t'1:'e;~ting all three systems as function
ally related tOI/the probl/~i:n of "irouth in trouble ll (Le. youth who 
are, or could be, dealt ~ith in ~ juvenile court), it is possible to 
understand long-term ~rends in juvenile care, control, and treatment 
activities from a broader, intersystem perspective. The remainder of 
this paper will attempt to document these assertions, as well as pro
vide a provisional assessment of the current functions, activities, 
and utilization patterns of the three related youth-in-trouble 
systems. 

ORIGINS AND FUNCTIONS OF THE JUVENILE 
CORRECTIONS AND CHILD WELFARE SYB'l'l!:MI::>: 1825-1900 

About 75 years before the nation's first Juvenile Cou.rt Act, became 
law, the New York City Society for the Reformation of Delinquents 
created a House of Refuge to receive youth charged as vagrants, petty 
criminals, or "houseless" (Pickett, 1969:55). Youth could either be 
"taken up or committed" by criminal court judges, police magistrates, 
or commissioners of the almshouse and workhouse. In practice, as 
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r well as design, the 1825 House of Refuge fulfilled the societal 
functions associated with local adult institutions. But besides 
providing a minimal amount of lIindoor ll economic relief and care, and 
custodial control -- the primary functions of the almshouse, work
house, qnd jail -- the House of Refuge was also charged with the 
mission of providing protection from urban evils and a reformation 
program that relied upon vocational, educational, and moral training 
and discipline. The Refuge was to provide lIasylum ll and lIa course of 
treatment ll while functioning as a juvenile version of a jail and 
almshouse. These five multiple functions, two new and three old, 
could only be' carried out within one lIindoor ll program if youth were 
separated from corrupting adults, boys segregated from girls, the 
buildings made escape-proof, and an indeterminate sentence substi
tuted for a fixed sentence. 

In implementing these social function~the Society for the Reforma
tion of Delinquents appealed to city and state politicians to provide 
public funds for capital improvement and operating expenses. They 
Clrgued that their program could prevent future IIpauperism,1I IIdepra
vity,1I and crime amongst both boys and girls. The self-perpetuating 
private Board of Managers were keenly aware that their multiple 
function and multi-problem approach was intimately related to poli
cies associated with the poor law, criminal law, and indenture/ 
apprentice statutes (Pickett, 1969). 

After about 25 years of Refuge operation, a new generation of reform
ers created a second type of formal youth institution -- the Juvenile 
Asylum. This asylum was designed primarily for IIvagrant," IIhouse
less,1I IIneglected,1I and orphan youth, a distinct subpopulation of the 
original Refuge target group. By creating a new type of lIasylum,1I 
New York and the cities that followed were initiating a special sys
tem for IIdependent and neglected youth. II Historical analysis of the 
juvenile asylum's social purpose, programs, and activities supports 
the inference that this departure in child welfare policy was associ
ated with social functions comparable to the refuge: a minimal 
amount of relief and care, custody/control, remediation or treatment, 
and protect.ion from urban evils (Rothman, 1971; Bremner et al., 1971, 
Vol IIi Leiby, 1978). In general, however, the newest anti-pauper 
and anti-criminal program was designed for younger children. 

By the time the juvenile court was founded, at the turn of the twen
tieth century, both types of institutional approaches had evolved 
into separate systems. While the New York Refuge continued as a pri
vately administered (but publicly funded) organization, otner refuges 
were placed directly under the supervision of state or local public 
officials, and merged into the newer specialized reformatory and 
training schools. Dependent and neglect facilities remained private
l~ operated,by secular or,religious organ~zations (but often par
t1ally subs1dized by publ1c funds). Pub11c reformatory Qnd training 
schools became the long-term institutions of the juvenile correc
tional system, while non-profit dependent and neglect facilities 
became their child welfare counterparts. A 1910 u.s. Census reporter 
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described the manner in which the new courts might use established 
II benevolent II children's facilities, and how they were related to 
reformatories as follows: 

The children received are primarily those who are destitute 
and dependent upon the public for support. Of late years, 
however, the state has come to recognize its responsibility 
not only for the material welfare of its children, but also 
for their protection from evil influences, and in many states 
under the head of IIdependent or neglected children ll are in
cluded not merely orphans and children deserted by their 
parents or guardians, and those without visible means of 
support, but also those who live in unfit or disreputable 
surroundings, who are growing up in the habit of begging or 
receiving :alms, who frequent vicious places, or who in any 
way give indication of developing into undesirable citizens. 
such children ..• may be committed to reformatories, or if the 
offense is slight, to some orphanage or other institutions 
of this class. If there is no infraction of the law, the 
juvenile court may still take cognizance of the case and 
commit the child to some benevolent institution •.. (U.S. 
Bureau of Census, 1913:26, emphasis added). 

THE THREE SYSTEMS FOR YOUTH IN TROUBLE: 1900-1933 

While both systems of juvenile care and control tended to handle 
youth according to specialized delinquent or dependent categoriza
tions, there was a degree of overlap that continued into the first 
part of the twentieth century. The juvenile correctional system 
had a more diverse mixture of youth in trouble than the child welfare 
system. In 1923, out of about 140,300 youth enumerated as resident 
on a census data in a dependent/neglected institution only 1,670 
were formally classified as "delinquents separately reported" --
less than 2 percent (U.S. Bureau of Census, 1~27:14). By contrast, 
in the same year about 7 percent of the youth classifie.:i as residents 
of_ II special institutions for delinquents ll were also categorized as 
IIdependents separately reported II (U.S. Bureau of Cens~s, 1927:14). 

But the largest amount ot diverse mixing occurred in local, publicly 
operated IIdetention homes. II In the 1923 census the proportion of 
youth classified as dependent residents in 90 "homes" reached about 
55 percent (U:S. Bureau of Census, 1927:345). About 30 percent of 
all admissions during 3 months of 1923 were categorized as dependent 
youth (U.S. Bureau of Census, 1927:345). 

Besides institutional responses to youth in trouble, both emerging 
systems had begun implementing less coercive forms of relief, care 
and supervision -- free and paid boarding out homes (i.e. foster 
homes) and probation at home. In 1899, almost 75 years after the 
founding of the first youth institution in New York City, the domi
nant social welfare leadership of the era, meeting at the National 
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Conference of Charities and Corrections, officially endorsed, for 
the first time, a "home care" policy: when a dependent child re=
quires substitute care, consideration should first be given to a 
foster family arrangement (Kadushin, 1974:401). A decade later, 
at the first White House Conference on Depeno.ent Children, the 
Conference participants reitera·ted this position by stating that 
"the carefully selected foster home is for the normal child the 
best substitute for the natural home" (Bremner et al., 1971, Vol.II: 
365). Actually, both of these statements symbolized belated recog
nition of activities that had been occurring since 1854, when Charles 
Loring Brace "placed out" New York City children, without charge, in 
fann communities in the Middle West (Bremner et ale r 1971, Vol. II: 
291; Brace, 1872; Warner, 1908~263-96). 

The "free foster horne" activities begun by Brace were picked up by 
other children's aid organizations; the idea was further extended to 
using homes near cities, a::; well as placing out in the West. By 
1868, the Massachusetts Board of State Charities began experimenting 
with "boarding out ll payments to foster families (borrowed from Great 
Britain) to pay for substitute care and supervision of "state pauper 
children" in lieu of institutional residence (Bremner et al., 1971, 
Vol 11:322, 330). By 1882, legislation in Massachusetts provided 
that "indigent and neglected" children could be directly "boarded 
out" with a "suitable person," without passing through a state
operated "Primary School" (for dependent children). By the time of 
the 1909 White House Conference, the "boarding out" of children in 
foster homes, as alternatives to institutionalization, was widely 
used in Massachusetts, Pennsylvania, the District of Columbia, New 
Jersey, and California, and to "a lesser degree in the other states 
of the union" (Bremner et al., 1971, Vol. 11:329). 

Despite acceptance of Ilhome care ll or Ilfoster care ll by elite leaders 
of Charities and Corrections, national statistics for dependent/ 
neglected institutions remained fairly stable prior to the 1933 cen
sus. While Massachusetts deliberately used public funding of foster 
care as a means of reducing the population of its child welfare in
stitutions, other states -- notably New York -- merely Iladded on" the 
new child welfare resource to the existing institutional system (U.S. 
Bureau of Census, 192'1~18,20; Bremner et al., 1971, Vol. 11:329). In 
1923 residents of dependent/neglected institutions still outnumbered 
youth placed in "free" or "paid" boarding homes -- 140,350 to 102,600 
(U.S. Bureau of Census,-r927:l8). Prior to the 1930's both child 
welfare and juvenile corrections, despite ideological rhetoric, were 
more likely to provide public funds for relief, care, custody, treat
ment, and protection of youth in an institutional context. 

During this period the beginning of a mental health definition and 
response to youth in trouble was also initiated (Bremner et al., 1971, 
Vol. 11:555-704; Leiby, 1978:184; Rothman, 1980). Bremner and his 
associates summarized the emergence of this new system as follows: 
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Child guidance clinics were first organized in liaison with 
juvenile courts. During the 1920's, however! they were 
founded in connection with hospitals, schools, or community 
agencies where they could better serve children whose 
behavior problems required attention but not institutional
ization. By 1931, 232 child guidance clinics and habit 
clinics (for children under age three) had been established 
(Bremner et aI" 1971, Vol. 11:1050, emphasis added). 

A major impetus to the development of child guidance was pro-
vided by a private philanthropy, the Commonwealth Fund. In 1921 the 
Fund launched a demonstration "Program for the Prevention of Juvenile 
Delinquencyll; this program was designed to prevent delinquency "by 
helping children with emotiona.l and behavioral problems ll (Bremner 
et al., Vol. 11:1056). In 1931, the twelfth annual report of the 
Commonwealth Fund summarized their stimulative efforts as part of a 
larger mental hygiene movement, devoted to mobilizing resources "for 
the adjustment of children to the mounting difficulties of civilized 
life ll Bremner et al. p Vol. II: 1056) . 

Despite the emergence and rapid expansion of the newly discovered 
mental hygiene approach to "adjustment problems" of youth in trouble, 
institutionalization for psychiatric reasons was a rare event. A 
major reason that so few of the residents of hospitals for flmental 
disease" were youth was due to the traditional belief about the "age 
of insanity." As the reporter of the 1923 census of mental hospitals 
wrote about the age of patients: 

Mental disease occurs principally in adult life. Psychopathic 
disorders appear in children, but as a rule these are not 
serious enough to require commitment to a hospital for mental 
disease ••• lt will be noted that only 0~2 percent of the total 
patients were under 15 years of age and only 1.5 percent were 
under 20 years (U.S. Bureau of Census, 1926:26). 

By the 1960's this view about the USe of the mental health system 
changed quite drama.tically, but it is useful to recall that before 
this recent period the problems of youth deemed serious enough to 
warrant removal from the home were allocated, ~o the two older systems. 

DEINSTITUTIONALIZATlON AND THE 
EMERGENCE OF A FEDERAL WELFARE POI~ICY 

The accelerated removal of children from dependent/neglected insti
tutions finally occurred after the nation accepted and funded, in 
1935, a federal share in the provision of Il outdoor relief fl to "needyll 
children and their families. Aid to Families with Dependent Children 
(AFDC) legislation did not define economic Il need,1I nor did it set 
forth a minimum standard of family payments. These key issues were 
left to the states. However, the legislation (Title 4 of the Social 
Security Act) specifically authorized the payment of a federal 
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percentage of AFDC costs (up to a specified level of allowance) only 
if "needy children" were living in a home with parents or relatives. 
Unintentionally, AFDC functioned as a funding source for deinstitu
tionalization (DE). 

AFDC was clearly not designed as a DE program; rather it was set 
forth as a program to help states deal with the massive problems 
associated with economic deprivation. By 1940 about 372,000 families 
were recipients of federal/state AFDC funds -- compared to a 1931 
estimate of 94,000 families who received mother's aid (U.S. Social 
Security Administration, 1980:40; Bremner et al., Vol.II:393); and by 
1950 the number reached 651,000 families. 

State and county administrators were, of course, quite aware that 
public subsidies to dependent institutions and foster homes were not 
eligible for federal reimbursement -- but released children, living 
at home or with relatives, could qualify as AFDC eligibles. From 
1935 to 1961 the state and county administration of public child wel
fare functioned under a clear and unambiguous federally led "home 
care ll policy. During this period DE occurred without the federal 
government subsidizing alternative forms of institu~ional care and 
supervision. Subsequent amendments, in 1962 and 1967, permitting -
for the first time -- payments to private foster care homes or insti
tutions did not check the long-term decline of the traditional insti
tutions; however, after this time subsidized alternative institution
alization began to offset some of the decline (see later sections). 

The long-term trends of the number of youth resident in dependent/ 
neglected institutions are as follows: 

1933 1950 1960 1970 1973 

140,350 96,300 73,300 47,600 37,800 

(Ad~pted from U.S. Bureau of Census, 1935, 1953, 1963, 1973; 
National Center of Health Statistics, 1976, Series 14, No. 
16. ) 

This substantial long-term decline occurred while the nation increas
ed its youth population by a significant amount. Therefore, the in
stitutional decline, as measured by rates per 100,000 populations 
under age 18, is even sharper than revealed by reading only the raw 
numbers. The resident rates are as follows: 

1933 1950 1960 1970 1973 

340 200 114 68 55 

Source: U.S. Bureau of Census, 1935, 1953, 1963, 1973; National 
Center of Health Statistics, 1976, Series 14, No. 16; U.S. Dept. 
of Health, Education and Welfare, 1966 (for 1933 and 1950 rates); 
U.S. Social Security Adminis., 1980:52 (for 1960, 1970 and 1973 
population figures). 
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The nearing demise of this institutional type is not only linked to 
the belated acceptance of a federal responsibility to subsidize home 
care for dependent children, it is also associated with the belief 
that "normal children" do not require the expensive care and super
vision associated with traditional institutional programG. As a cor
ollary, there is a belief that normal, traditional, inst2cution~ f~r 
dependent/neglected are no longer necessary. By the year 2000 2t 2S 
quite likely that traditional dependent/neglected institutions w~ll 
become like the almshouses -- historical relics of outdated pub12c 
relief policies. 

THE CHANGING POPULATION AND 
USES OF CHILD WELFARE INSTITUTIONS 

In 1933, about 25 percent of youth residing in dependent/neglected in
stitutions were 14 years and above; in 1950 the proportion was simi
lar. But in the 1960 census that figure changed to 32 percent, and 
by 1970 it had risen to 46 percent according to U.S. Bureau of Census 
reports. If current child welfare placements in foster homes are 
compared to past institutional placements, then the differences in 
age distribution can be quite striking. An analysis of over 29,000 
New York City foster children in placements, in 1974, yields new 
images of age distributions for various types of foster homes, tem
porary group quarters, and traditional and nontraditional institu
tions (Bernstein, Snider and Meezan, 1975). 

New York data reveal that unlike 1933, when 12.5 percent of the resi
dents of dependent/neglected institutions were under 6 years, few,of 
the group care/institution facilities contain this age group. Ch11d 
welfare institutional facilities, still under a variety of private 
secular and church auspices, are apparently now reserved for older 
children. Of particular interest is the IIgeneral institution" -
since this is the traditional institution without a specialized func
tion (according to the authors of the report). The authors define 
this type of facility, housing nearly & majority of group carel 
institutional youth, 3,951 out of 8,560 (46 percent), as follows: 

A congregate care facility for more than 25; children cared 
for in such facilities may be from all categories, i.e., abused, 
neglected, dependent, in neeq of supervision, and emotionally 
disturbed (Bernstein, Snider and Meezan, 1975:253). 

The description appears to fit the traditional dependent/neglected 
category. This is the type of institution that contribute~ to the 
140 000 institutional youth figure of 1933. Later, referr1ng to the 
"ge~eral institution," the authors state that these lIinstitutions for 
dependent and neglected children are not a~ appropriate,resou:ce 
since too much is provided for a normal Ch1ld and too Ilttle 1S pro
vided for the youngster needing intensive on-site professional treat
ment" (Bernstein, Snider and Meezan, 1975:107, emphasis added). New 
York City no longer needs a "general institution!1 for normal 
children. 
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Table 1 -- Percent Distribution of New York City Children in 
Placement, by Type and Age (in percent, by type) 

Placement Types 

F. Homes Under 3 3-6 6-·12 12+ Totals 

Temp. Foster Home 42.2 20.0 26.7 11.1 (1,071) 

F. Home/Pros. Adoption 9.3 22.3 51. 3 17.1 (4,593) 

F. Home/Bdng. Home 8.8 17.3 35.5 38.4 (13,470 ) 

Home, Susp. Payment 6.7 10.0 38.3 45.0 (1,428) 

Grp. Care/lnst. 
Facilities 

Temp.' Gr~. Care 0 0 31. 2 68.8 (381) 

Group Home 0 0 16.7 83.3 (1,571) 

Group Residence 0 0 4.8 95.2 (500 ) 

Gen. Institution 0 2.4 27.7 69.9 (3,951) 

Res. Trtmnt Center 
Type A 0 2.7 35.1 62.2 (881) 

Res. Trtmnt Center 
Type B 0 0 45.4 54.6 (262) 

lnst. for Retarded 0 0 9.2 90..8 (262) 

Secure Detention/ 
Other 0 0 0 100.0 (452) 

Awaiting Placement 5"3 10.5 31. 6 52.6 (90.4) 

Source: Lerman, forthcoming. 
Meezan, 1975:203). 

(Adapted from Bernstein, Snider and 

/; 

so 

----------- ~ - ~-~~---~--.----

According to the study, these youngsters should be redistrib-
uted to other "placement resources" on the list (including a pos
sible return to home). Some "general institutions" have begun to 
add more treatment services arid this should be encouraged. The 
study recommends that facilities that have begun to provide special 
services should "transform their facilities to residential treat
ment centers for the moderately or seriously disturbed children" 
{Bernstein, Snider and l>1eezan, 1975:38). 

The facility type needed the most is the child welfare version 
of the "residential treatment center" (RTC). This type of facility, 
according to the authors, is in greatest need: 

... We need many more residential trea'tment centers. We need 
them now and we are going to need them fi-"e and ten years 
from now. We need them to serve a group of disturbed, vul
nerable children, often truants or delinquents, who, if they 
do not obtain the necessary residential treatment service, 
are likely to turn into miserable, unhappy adults prone to 
crime and other continuing serious emotional and behavioral 
problems (Bernstein, Snider. and Meezan, 1975:38, emphasis added). 

Experienced New York social work professionals, not unlike the 
child welfare workers in other states, perceive the majority of 
youngsters needing group care/institutional residence as those 
youth having differential degrees of "emotional and behavioral 
problems." Not unexpectedly, youth appear to exhibit these prob
lems as they get older -- the same age when youthful deviance and 
delinquency also increase. According to other data, it is clear 
that New .York City youth that are deemed eligible for residential 
type of placement are those youth tha.t presented a child problem -
rather than a parent problem -- at time of placement. In addition, 
these older youth also present more current behavioral problems 
than younger foster home type children •. Table 2 presents the data. 

The New York City child welfare institutions appear to be serving 
a population quite different than those residing in foster homes. 
The most temporary categories -- temporary foster home and tempor
ary group -- are a'\'laiting specific "placement decisions." The 
projected foster home arrivals are perceived to be candidates for 
a substitute family home because of their parental problems (87 
percent) i they also have a minority with 2+ problems -- despite 
these parental problems. By contrast the temporary group care 
population has only half as many (47 percent}with parental problems 
as a reason for placement. Regardless of reason, 75 percent are 
classified as having 2+ behavioral problems. 

In 1974, in New York City, unless youngsters are older and exhibit 
demonstrable behavioral problems, it is unlikely that they will be 
residents of a group care/residential type placement. In general, 
the old and new institutions are reserved for troublesome youth in 
need of social control -- or in child welfare terms, varying degrees 
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Table 2 -- New York City Children in Foster Care by Type of 
Residence, Primary Reason for Current P'l'acemeht and Number 

of Current/Recent Prohlems (in percent, for each type) 

A. Primary Reason for B. Current Behavioral 
Placement Problems 

Parent Child 
Family Type Problem Problem AO 2 + Problems 

Temp. Foster Home (1,071) 87% 02% 11% 22% 

Foster Home (13,470) 90 03 07 34 

F. Home-Pros. Adopt. (4,593) 93 02 05 29 

Home,Susp. Payment a (1,428) 62 23 15 33 

Residential 

Residential Type 

Temp. Grp. Care (381) 44 56 0 75 

Group Living (2,071) 71 18 10 51 

Gene.ral Inst. (3,951) 66 23 11 56 

Res. Trtmnt. Type A ( 881) 19 78 13 90 

Res. Trtmnt. Type B (262) 09 91 0 90 

Inst. b ( 262) 18 for Retarded 82 0 91 

Secure Det./Other ( 452) 32 68 0 79 

Residence Unclear 

Awaiting Placement (904) 50 50 0 63 

Total (29,726) 79 14 07 42 

Source: Lerman, forthcoming. 

a) Children sent home from placement because they are 
"awol" or because "they were difficult or unmanageable" 
(Bernstein, Snid~r and Meezan, 1975:23). . 

b) Children with IQs "from 30 to 80 whose retardation is 
generally accompanied by some degree of emotional dis
turbance" (Bernstein, Snider and Meezan, 1975:26). 
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of a "structured style of living" (Bernstein et al., 1975 :106) . 
These youth, besides being "in trouble," are also defined by 
child welfare leaders as "emotionally disturbed." 

CURRENT CORRECTIONAL OVERLAP 
WITH CHILD WELFARE SYSTEM 

The Law Enforcement Assistance Administration (LEAA) and the U.S. 
Bureau of Census have defined private facilities as "correctional" 
if at least 10 percent of the residents are adjudicated as delin
quent or status offenders voluntarily committed, or are awaiting 
a court disposition (LEAA, 1977:7). For purposes of maintaining 
unduplicated counts of youth, I have accepted this convention 
and only defined dependent/neglected and emotionally disturbed 
facilities as part of the child welfare system. But many state 
and/or county child welfare agencies have no need to worry about 
keeping child welfare and correctional statistics separate. In 
practice, therefore, they define many of the 1,337 "juvenile cor
rectional" facilities as constituting IIchild welfare" placement 
resources; about 84 percent of the facilities reported receiving 
"welfare department II referral (LEAA, 1977:62). 

Massachusetts offers an excellent example of the correctional over
lap with the child welfare system. Considered one of the leading 
IIdeinstitutionalized states" -- because of the diminished reliance 
on public facilities -- Massachusetts recently legislated that all 
children in need of supervision (CHINS) were to become the formal 
responsibility of the State Department of Public Welfare (DPW) , 
instead of the State Correctional Agency, the Department of Youth 
Service (DYS). An outside study of actual placement practices in 
1975-76 revealed that almost all of the new CHINS referrals were 
perceived as "emotionally disturbed'! and that these referrals, to
gether with other "emotionally disturbed U youth, were often placed 
in the same private facilities as those chosen by the state correc
tional agency. The report called the system "The Children's Puzzle": 

Each agency places children differently. They apply differ
ent selection criteria. Yet the children wind up in the 
same facilities ... 

DPW purchases group care for approximately 1,800 youngsters 
and defines them in three major categories: 1) mentally 
retarded (320); CHINS (129); and emotionally disturbed 
(1,091) •.• 

In 1975-76, there were 948 referrals to the group care 
unit. Of that number, 557 were emotionally disturbed and 
348 were CHINS (341 of them were also labeled emotionally 
disturbed) •.. 

(there is) harm caused by placing status offenders in the 
same facilities as juvenile offenders. In 1975-76, DYS 
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spent $7 million dollars and DPW spent $10 million dollars 
purchasing services from the same providers of care 
(Institute for Governmental Services, 1977:20-22, 28, empha
sis added). 

This overlap, whereby the two systems use the same facilities, is 
also occurring in other states. A site visit to Minneapolis, 
Minnesota in 1977 disclosed that one private agency used its 
shelter facility to house juvenile court, child welfare, private 
agency and family referrals. Its long-term facility housed a 
similar mix. The agency director perceived his agency as a family 
and child welfare organization, not a correctional agency, even 
though many youngsters were legally classified as juvenile delin
quent. He perceived the agency's major service to be "residential 
treatment," applicable to all youth fulfilling the agency's intake 
criteria. Residential care, treatment, and supervision services 
were purchased from this private agency by both the county pro
bation and welfare departments. 

Another example of overlap is contained in a recent u.S. General 
Accounting Office (GAO) report, Children in Foster Care Institutions 
(1977). The GAO complained to Congress that in 18 facilities 
visited in 4 states -- California, New York, Georgia, and New 
Jersey -- "Many juvenile delinquents are placed at foster care in
stitutions rather than juvenile detention facilities, and their 
care is partially financed by the AFDC program" (U.S. GAO, 1977: 
4). According to Title 4 of the Social Security Act, as amended in 
1962, only private nonprofit organizations could qualify for federal 
reimbursement as foster "child care institutions" (Sec. 408). The 
GAO accountants found out that the institutionalization of delin
quents in child welfare institutions was technically compatible 
with the new AFDC - Foster Care program. They might have been sur
prised to learn that nonwelfare agencies of the government (LEAA 
and the Bureau of the Census) were probably classifying some of the 
18 institutions as "private juvenile correctional facilities." 

The last example of the overlap between the correctional and child 
welfare systems is perhaps the most interesting -- the setting of 
~hil~ care residence financial rates by a probation officers' organ-
1zat1on. By law every California county welfare agency is supposed 
to pay the same board rate when it places a child in an institution. 
However, county probation departments and private child-placing 
a~encies are not included in this requirement; they can negotiate 
h1gher and lower rates than those paid by welfare agencies -- for 
the same facilities. In the San Francisco Bay Area 17 counties 
have formed a Bay Area Placement Committee (BAPC) to reduce compe
tition over rates and placement resources. The BAPC negotiates 
jointly w~th all institutions used by the two systems. Technically, 
the BAPC 1S "an arm of the Association of Child Probation 
Officers" -- an unusual organization to be setting rates for child 
welfare facilities (Pers, 1974:504). 

64 

MENTAL HEALTH SYSTEM AND YOUTH IN TROUBLE 

Since the end of World War II there has been a growing utilization 
of inpatient psychiatric facilities by youth. Between 1950 and 
1970 the resident state/county psychiatric institutional rates of 
youth under 20 more than doubled -- from about 22 per 100,000 youth 
population in 1950 to 28 in 1960 and 46 in 1970 (Kramer, 1977:63). 
This is a remarkable achievement, since all other age groups exhibit 
resident rate decreases during this time (see Lerman, forthcoming). 

Besides data on resident rates, there is also information about 
first admissions from 1946 to 1975 for the traditional institu
tions -- state and county mental hospitals. Table 3 reports on the 
trends of first admissions; as controlled for the number of persons 
categorized by specific age groups. The age breaks of the data 
reflect traditional groupings, dating back to the 1920's, and there
fore cannot provide a precise image of the juvenile population. 
However, by focusing on the two youngest age groups, it is possible 
to gain insights into the trends of the past 30 years. The bottom 
rO~l, for all ages, indicates that admissions continued to gain until 
1969, then decreased in 1972 and are now below the 1946 rate (57 to 
69) .. In contrast, the youngest group is the only age group that 
has steadily increased at every time period; the rate has more than 
quintupled from 03 to 16). The 15-24 and 25-34 age groups are the 
only other qroups to display any gain between 1946 and 1975. These 
gains, however, appear to have leveled off, at a rate lower than 
the peak year of 1969. 

TYPES OF DIAGNOSES ASSOCIATED WITH CURRENT ADMISSIONS 

Perhaps -I::he most intriguing available data aTe the reasons provided 
for admissions to the inpatient units of the state/county hospitals 
and general hospitals. Table 4 presents data regarding "primary 
diagno~is" for all admissions (first and readmissions), classified 
according to age, for two major mental health facilities. 

The data in Table 4 are presented using the diagnostic types pro
vided by the National Institute of Mental Health (NIMH). These 
types are grouped under two major headings (not used by NIMH) : 
IIclassical symptoms" and IIgeneral/behavioral disorders." The for
mer contain the diagnoses traditionally associated with psychiatric 
hospitalization. Even when the aged were a major population group 
in the state.hospital, disorders of IIsenility" would have been cate
gorized within one of the classical symptom types. The "general/ 
behavioral disorder ll category is much less specific, even vague, 
containing behaviors that are clearly not psychotic or neurotic. 
It is within these types that one is able to find a variety of 
lIacting out ll or deviant behaviors (or symptoms) that arc not classi
cal signs of psychiatric disturbance. 
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Table 3 -- First Admissions to State/County Mental Hospitals, By 
Age Specific Rates Per 100,000 Persons: 1946 to 1975 

A9:e Group 1946 1955 1962 1969 1972 1975 

Under 15 03 04 06 11 14 16 

15-24 48 62 77 114 95 92 

25-34 69 92 105 III 104 92 

35-44 86 96 96 134 107 75 

45-54 84 94 91 107 83 55 

55-64 100 95 82 100 63 53 

65+ 240 236 164 101 69 37 

Total Rates 69 75 71 82 68 57 

Sources: 

(Rounded to nearest whole number) 

Lerman, forthcoming. (Based on Kramer, 1977:81, for 
years 1946 and 1955; NIMH, 1978, No. 14'5:9 for all other 
years) . 
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Table 4 -- Comparison of P,rimary Diagnosis of Admissions or 
Discharges to psychiatriC: Inpatient Units of $tate/County 
Hospitals and Non-Federal General Ho~pitals, by Age: 1975 

Primary Diagnosis 

General Hospital 
Psychiatric Unitsa 

Under 18 All Ages 

A. Classical Symptoms 42.0% 

1. Organic brain too small 

2. Depressive 17.'7 

3. Schizophrenia 16.4 

4. Other Psychoses 0.9 

5. Neuroses 7.0 

B. General/Behavioral 57.2% 

1. Personality disorder 8.0 

2. Childhood disorder 10.8 

3. TransuSit.Disorders 26.7 

c 4. Other 6.0 

5. Alcohol Disorders too small 

6. Drug Disorders 5.7 

N = (42,690) 

74.0% 

3.7 

37.8 

24.1 

2.2 

6.2 . 

26.0% 

5.8 

0.9 

5.1 

3.7 

7.0 

~ 

(515,537) 

Sources: Lerman, forthcoming. Adapted from: 

a) NIMH, 1977, No. 137:19. 
b} NIMH, 1977, No. 138:11. 

State/County b 
Mental Hospitals 

Under 18 All Ages 

27.0% 53.1% 

2.8 5.3 

2.7 11. 7 

17.7 33.7 

too small 0.9 

3.8 1.5 

71. 8% 46.9% 

10.4 6.8 

54.0 4.9 

No data No data 

6.2 3.8 

too small 27.7 

1.2 3.7 

(25,252) (385,237) 

c} For general hospital is undifferentiated; for state/ 
county hospital "other" is for under 18 meptal retar
dation (5.0%) and undifferentiated (1.2); for state/ 
city all ages "other" is mental retardation (1.9%) 
and undifferentiated (1.9). 
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The classification is use~ul in distinguishing the major reasons 
why juveniles are hospi'calized in a psychiatric facility in 1975. 
Almost three-fourths (74 percent) of all ages are amnitted to 
specialized general hospital units for classical symptoms -- but 
only 42 percent of the juveniles. Instead, the general/behavioral 
disorder classification reveals that juveniles are hospitalized 
for imprecise disturbances like: personality, childhood, tran
sient situational, or "other" disorders. Drug disorders aTe more 
specific, but this, too, is hardly a classical psychiatric illness. 

The disparity between the two age groups exists at the state hos
pital level, as well. However, at this longer-term facility 
there are fewer classical patients at both ages. At the juvenile 
age only a little more than a quarter (27 percent) conform to a 
"sickness" image. At the state level, apparently there are far 
fewer "affective and depressive" cases (which include many suici
dal persons) than at the general hospital level, for both age 
groups. Table 4 also reveals that more juveniles with "transient 
and situational"and dchildhood" disorders can be found at the state 
leveli and more adults with drinking problems are admitted to state 
hospitals. 

It appears that the rise in juvenile usage of the mental health 
sLilisystem has been accompanied by a dlstinct utilization pattern. 
The state hospitals, in particular, are probably admitting many 
youth that may be engaging in deviant behaviors -- but are not 
mentally ill in a classical sense. This type of usage indicates 
that the mental health system has probably broadened its defini
tional boundaries to include a heterogenous array of behaviors 
that evoke official and adult concerns. This type of usage was 
noted over 10 years ago in a very unlikely state --. Nebraska. There 
a psychiatrist and a social worker teamed up in order to assess the 
clinical evidence about the post World War II trend of "psycholo
gizing problems of living in our society, to assign psychological 
causes to many of the ills of our culture" (Miller and Kenney, 1966: 
38) . 

Miller and Kenney performed a 3-year study of admissi.ons of adoles
cent patients to inpatient service of a state mental hospital. 
They concluded that for a clear majority of the adolescents admitted 
(175 out of 247), "the primary symptom of mental illness -- and the 
major concern of the community -- was socially deviant behavior" 
(Miller and Kenney, 1966:38). Examples of deviant behavior in
cluded: "truancy, vandalism, robbery, sexual offenses, and other 
violations of law and social moral codes"· (Miller and 'Kenney, 1966, 
emphasis added). The authors concluded their 1966 study as follows: 

Is there a difference between social-moral and medical
psychiatric problems? No statistics anywhere answer 'this 
question. In practice, there appears to be no distinction, 
and perhaps there should be none. Perhaps the psychiatric 
hospital is becoming more sociological than medical in its 
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therapeutic approach. Nevertheless, the treatment of 
behavior disorders, particulary those of adolescents 
remains an elusive problem. After all, how does a 
hospital treat delinquency and other deviations from 
social norms? (Miller and Kenney, 1966:52-53, emphasis 
added) . 

Evidently Miller and Kenney would not be surprised at the data 
reported in Table 4. They found in 1966 that 71 percent of youth 
referrals were sent to a state hospital for "socially deviant be
havior" whereas Table 4 reports a national figure of 71.8 percent 
for nonclassical youth sent to state hospitals in 19750 Their 
1966 findings, and their queries, appear to be unusually prophetic. 

THE UTILIZATION OF PSYCHIATRIC 
FACILITIES: A FIFTY YEAR PERSPECTIVE 

In order to gain further understanding about the utilization of 
psychiatric facilities by juveniles, a more detailed historical 
perspective is necessary. Table 5 compares information on resi
dence, admissions, ratios of admission per residence, and total 
inpatient care episodes, by types of psychiatric facilities, for 
two time periods, 1922-23 and 1971. Inpatient care episodes refers 
to a combination of a one-day resident count. and all annual ad
missions (as devised by NIMH) . 

Except for the community mental health centers (CMHC's), the types 
of facilities compared for the two time periods are quite similar. 
CMHC inpatient facilities are usually associated with a general 
hospital (about 87 percent), but the NIMH has chosen to report all 
CMHC statistics separately. Omitted from Table 5 are data on resi
dential treatment centers, classified by NIMH as psychiatric facil
ities. The reason for the exclusion is because other statistics, 
used in an analysis of "emotionally disturbed" facilities, include 
child welfare and NIMH residential treatment center information. 
The overlap of the mental health and child welfare systems will be 
discussed in the next section. 

In 1922-23 very few juveniles utilized a psychiatric facility. 
Actually, the custom of collecting information by under 15 and 15 
to 19 precluded obtaining data on under 18 year olds. Therefore, 
the rates are generous estimates of psychiatric utilization by 
youth in the early 1920's. Compared to 1971, the most significant 
differences center on the increase in total inpatient care episodes 
and the relatively higher use of beds in psychiatric facilities. 
The inpatient care episodes have increased about 8 times (i.e., 23 
to 160) and the ratio of admission to residence has increased from 
1.39 to 4.80. Meanwhile, resident rates increased at a lower pace, 
from 10 to 23. 
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Table 5 -- Comparison of Resident and Admissions Data9f All 
Il1pati/~mt Psychiatric Facilities Used For Youth: 

1922-23 and 1971 

State/County 

Privace 
Institutions 

General Hospital
Psychiatric 
Wards3 

Rate/lOO,OOO 
Youth Under 
20 yrs. 4 

State/County 

Private Hospital 

N = 

General Hospital
Psychiatric 
Wards 

Cl>1HC 6 

Rate/lOO,OOO 
Youth Under 
18 yrs. 7 

N = 

1922-23 -
Resi-, 
dents.!:. 

4'14j 

102 

10 

1971 

R6i3i-
5 dents 

12,844 

1./ 248 

1,935 

DNA 

16,027 

23 

70 

(under 20 

Admis-
sions2 

4'30~ 

1,605 

5,908 

1.3 

(under 18 

A~mis5 
S10ns 

26,352 

6,420 

44,135 

DNA 

76,907 

III 

only) Total 
Rat10s Inpatient 
Adm. Res. EEisodes 

1. 04 8,4) 

15.74 1,707 

1.39 10,154 

23 

only) 
Total 

Ratios Inpa.tient 
Adm. Res. Episodes5 

2.05 39,196 

5.14 7,668 

22.81 46,065 

DNA 18,092 

4.80 111,021 

160 

Care 

iCare 

•' . 

• YJ.".,....' : 

Table 5 -- continued. 

Sources: Lerman, forthcoming. 

1) U.S. Bureau of Census, 1926: Tables 2,15, 120. 
2) U.S. Bureau of Census, 1926: Tables 16, 63 for 

1923 resident data for under 20 year olds, 120 
for 1922 admissions data based on adding actual 
first admissions and estimated readmissions. 
Estimated readmissions are based on using same 
percent of under 20 year olds for firs'c admis
sions (4.8 percent). 

3) U.S. Bureau of Census, 1926. 1922-23 General 
Hospital-Psychiatric Ward data was not broken down 
by age, and therefore all figures are estimates 
based on resident and admissions proportions found 
for other facilities; used 1.5 percent for resident 
and 4.8 percent from admi~sions. 

4) U.S. Bureau of Census, 1960, Series A22-23. Actual 
figures for under 14 years old were added to estim
ated 14-20 year olds comprising 14-20 age break
down Used by Census in 1922. 

5) NIMH, 1973, Series B, No.5: Tables 14, 20. Actual 
figures were used for 1971 admissions and inpatient 
car~ episodes; resident figures were obtained by 
subtracting admission from inpatient care episodes 

6) 

7) 

for facility type. 
NIMH, 1973, Series B, No~ 5: Table 20. CMHC data 
for 1},nder 20 years only. Separate admissions data 
not available (DNA). 
U.S. Social Security Administration, 1980:65 for 
1971 population data for under 18 year olds. 
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THE OVERLAP OF THE MENTAL HEALTH 
AND CHILD WELFARE SYSTEMS 

In 1966, a University of Chicago survey team conducted a detailed 
census of Children's Residential Institutions in the United States, 
sponsored by the U.S. Children's Bureau (Pappenfort, Kilpatrick 
and Dinwoodie, 1970). They found that 307 out of the 2,318 insti
tutions designated their t'acili ties' "current primary function" as 
a facility for "emotionally disturbed children" (Pappenfort, 
Kilpatrick and Dinwoodie, 1970, Vol. 1:4l). Significantly, about 
64 percent of these self-designated institutions for emotionally 
disturbed were started many years earlier, when their "original 
function" had been as an institution for dependent/neglected youth; 
6 percent began as a "pre-delinquent" institution; 4 percent as 
another children's facility; and only 26 percent began as a facility 
for emotionally disturbed children (Pappenfort, Kilpatrick and 
Dinwoodie, 1970, Vol. 1:4l). In 1972 two child welfare scholars, 
reviewing the literature on residential treatment for emotionally 
disturbed children, concluded that: "A majority of today's resi
dential t:t:'eatment facilities emerged from sectarian institutions, 
whose original goals were shelter, care, and training" (Maluccio 
and Marlow, 1972:23). 

Between 1958 and 1971 three different agencies claimed they were 
counting non-medical treatment facilities for emotionally disturbed 
youth: the u.s. Children's Bureau included them in their total 
count of "children under care" in a child welfare institution; the 
NIMH reported youth living in IIresidential treatment centers" as of 
1966; and the National Center for Health Statistics (NCHS) began 
counting non-hospital "emotionally disturbed" facilities in 1971 
(U.S. Department of Health, Education, and Welfare, 1966; NIMH, 1968, 

NCHS, 1971, Series 14, No.3). 

Of the three attempts to count emotionally disturbed (ED) facilities; 
the most complete are quite clearly the NCHS surveys. Since these 
surveys are, in fact, co~ducted for NCHS by the U.S. Bureau of 
Census, it is probable that ED statistics are not only more accurate, 
but are probably mutually exclusive from other census surveys (like 
the LEAA survey of juvenile correctional facilities). (For further 
discussion of these statistics, see Lerman, forthcoming). 

Historically, the child welfare field believes that their system, 
pioneered in developing these nontraditional institutions -- not 
the mental health system. A 1974 statement by Reid, the past exec
utive director of the Child Welfare League (the private sector's 
major national organization) expressed his systemrs perception 
about ED facilities as follows: 

The history of the field of child welfare, the first to 
deinstitutionali~e -- gives clear evidence of the necessity 
to plan alternatlves clearly before burning down existing 
structures ... 
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Although some of this history is marked by an anti
irtstitutional climate, in the main there was careful 
planning of alternatives. The development of foster 
homes, group homes, the sUbstitution of decentralized 
community-based small group settings over huge central
ized institutions marked the change. And most importantly, 
the development of the small residential treatment centers 
for emotionally disturbed children, appropriately cared 
for in group settings, came out of the closing of the 
harmful custodial institutions ... 
(Child Welfare League, 1974:l,8,emphasis added). 

While Reid may be over-optimistic in his belief that DE has been 
completed in the child welfare system, it is clear that this 
spokesman believed that the development of ED facilities was "most 
important" for child welfare. In 1973, Reid would have been dis
pleased to learn that an NIMH count for that year would have missed 
about one-half of the under 18 residents of nonmedical ED facilities 
counted by NCHS (NIMH, 1974 p Series A, No.4; NIMH; 1977, No. 135; 
NCHS, 1972-80, Series 14, Nos. 3,4,16). A statistical, as well as 
a substantive overlap, exists between the system -- although the 
precise counting of residents, admissions, and inpatient rates 
may be confusing to unwary readers. 

CONDUCT DISORDERS AND THE UTILIZATION 
OF OUTPATIENT PSYCHIATRIC FACILITIES 

The evidence from an analysis of inpatient data provides strong 
support for the inference that behavioral problems, rather than 
classic psychiatric symptoms of "mental illness," constitute the 
major reason for entry into psychiatric facilities. A similar 
finding occurs if the analysis shi:ffts to outpatient utilizi:ltion 
patterns. Between 1959 and 1966, the number of children 1. elder 18 
years of age receiving some form of' outpatient psychiatr:~C!¥>ervice 
increased from 208,000 t.o 399,000 (NIMH, 1966, Series B, rto)1:4l). 
Federally subsidized Community Mental Health Centers (CMHC~s) had 
only recently begun (in 1963) and were, therefore, not included in 
the totals. By 197~ an expert Task panel of the President's Com
mission on Mental Health was able to report the following use of non
institutional facilities by under 18 year olds: outpatient psychia
tric services 8 358,061; and CMHC's, 213,607 (President's Commission 
on Mental Health, 1978, Vol. 1I:lOl). These admissions accounted 
for about 87 percent of the total admissions of youth to all types 
of psychiatric facilities. 

This panel of experts labeled "conduct disorders" as the t'most com
mon serious childhood disorder" (President's Commission on Mental 
Health, 1978, Vol. II:38). Their discussion of this type of mental 
health problem, in con"trast to other psychiatric disorders, reveals 
the extent to which the mental health system's involvement with youth, 
particlJ,larly adolescents 1 is concerned about behaviors that could 
justifiably be labeled as delinquency. 

Three groups of problems particularly contribute to the 
overall prevalence rates of defined mental disorders in 
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r children: emotional diso,rders, condu'ct disorders, and im
pairments or ,delays in the development o'f normal functions. 
Emotional disorders (e.g., fears, anxiety, depression, ob
sessions, hypochondriasm) occur with the same frequency in 
boys and girls, while conduct disorders (in which poor peer 
relationships, aggressiveness, theft, and destructiveness 
constitute the main features) are significantly more common 
in boys. A large proportion of juvenile delinquents have 
conduct disorders ... 
(Presidents's Commission on Mental Health, 1978, Vol. II: 
39, italics in original). 

This 1975 conclusion by a national panel of mental health experts 
is comparable to the inferences made by a 1966 study of youth 
psychiatric utilization patterns, conducted by NIMH staff for the 
Joint Commission on Mental Health of Children. The NIMH epidemi
ologists summarized their findings on "sex differences" as 
follows: 

Of the almost half-million children under care during 1966, 
about 300,000, or about 65 percent were boys. A sex ratio 
of approximately two boys to one girl was prevalent in 
clinics and public mental hospitals, the facilities pro
viding service to 90 percent of the children. Further, 
boys remained in hospitals longer. These findings raise 
a number of questions on factors associated with these 
differential patterns of care which suggest areas for fur
ther research. Is there a true difference in incidence of 
emotional disorder by sex, or do the "acting out" behavior 
patterns of boys cause their parents and community agencies 
to seek help more frequently? Is the predominance of cer
tain disorders for each sex in each facility (psychoneurosis 
among girls and personality disorders among boys) due to true 
incidence, a reflection of diagnostic bias, or other factors? 
Why does the sex ratio change after childhood and adolescence 
in outpatient clinics where rates are higher for young women 
20-34 years than for young men? (NIMH, 1968-78, Series B, 
NQ. 1:47). 

Thes£. semi-rhetorical questions imply that higher rates of "acting 
out," delinquent-type, behaviors amongst boys can account for the 
sex ratio discrepancies. The President's Commission on Mental 
Health experts answer these types of questions a bit more directly: 
a large proportion of juvenile delinquents have "conduct disorders." 
By logical extension, a large proportion of disorders that are not 
clearly "emotional" or "development.al" delay -- but rather conduct 
disorders -- are also indicators of delinquency. Whether one cares 
to redefine delinquency as "acting out," a major "conduct disorder," 
or define "conduct disorder" as an example of the "myth of mental 
illness" is a matter of linquistic a;nd value preference. In order 
to be neutral, I have deliberate1v chosen the phrase, "youth in 
trouble lf ; it is clear, however, that the latter term includes 
"conduct disorders," "acting out behavior," and "delinquency." 

74 

Regardless of which term is used, the significant population over
lap (for 12 to 17 year olds) between the three systems should be 
cle~rly rec<?gnized, so iI'lter~system analysis can occur. The fol
low~ng sect~ox: o~fers one. ex~ple of ,the type of analysis that can 
prove use~ul ~n ~nterpret~ng ~nstitutional utilization patterns 
by youth ~n trouble, over a fifty year period. 

OVERVIEW OF TOTAL YOUTH~IN-TROUBLE SYSTEM: 
A FIFTY YEAR PERSPECTIVE ON INSTITUTIONAL TRENDS 

A us~ful ~ay of summarizing long-term trends, for all three systems 
deal~ng w~th youth in t,rouble, is to display all of the data to
gether in a s~mmary fashion. Table 6 provides this comparative sum
mary by ~dapt~ng ~he data provided in earlier tables (and Lerman 
forthcomlng). Th~s summary of course, can only ~proximate 50 
year trends, for all of the reservations cited in the footnotes of 
the tal?les. (The meaning of "custody/care/treatment episodes" 
(C~T) 1S comparable to the NIMH definition of inpatient care 
ep~sodes) . 

E~cept for the child welfare system, the data are displayed in the 
f~rst three parts by whether the facilities are short-term and 
long-term .. ~t.is clear t~at t~e c~ild.welfare system is the only 
system exh~b~t~ng a.s~sta~ned 7nstltut~?nal reduction, even though 
a new long-term fac~l~ty~ emot~onally d~sturbed, has offset about 
<?ne-~our~h of the red~ct~on. The other two systems have far more 
~nst~tut~onal usage (~.e., CCT episodes in the 1970's than the 
192?'~): The increase is particularly marked in the short-term 
fac~l~t~es. 

Part D of Table 6 provides insight into the relative dominance of 
the three systems of the two time periods. In the 1920's the child 
welfare s~s~em w~s clearly dominant and the mental health system 
only of.m~n~mal ~mpor~ance. In the 1970'a the juvenile correctional 
system ~s clearly dom~nant, particularly because of the increased 
use of detention, while child welfare 1s only slightly ahead of the 
~ental ~ealth system (2~8 vs. 196). However, because of the close 
~de<?1<?g7cal and profess~onal lin~s of the emotionally disturbed 
fac~l~t~es to the mental health system, it is reasonable to infer 
that the traditional child welfare system actually ranks third in 
use. 

In part E, system boundaries are set aside, so that the relative dom·
~nan,?e of shoJ:'t-term and long-term facilities can be assessed. There 
~s 1~tt1e doubt.th~t short-~erm facilities are the primary sources 
of the total ga~n ~n CCT ep~sodes. There is only a slight differ
ence for long-term facilities (593 vs. 622) but a substantial 
difference for short-term facilities (92 vs. 82,6). In addition, 
the rela~i~e.proportion of CCT episodes accounted for by short-
term fac~l~t~es changed from 13 percent of the total episodes in 
the 1920's to 59 percent of the 1,518 episodes of the 1970's. 
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f Table 6 -- Summary Comparison of Long·-Tezm Trends of Custody / 
Care/Treatment Episodes' for' Three Youth--in-Tr'oub1e Sys:tem-s':: 

192Q's and 1970's 

1920's 1970's 

.A.. Child W'elfare 

Dep/Neglect 
Emotionally Disturbed 

Totals = 

B. Juvenile Correc
tions Only 

a Short-Term . 
Long-Termb 

Totals = 
C. Mental Health 

Short-Termc 

Long-Termd 

Totals --

D. Combined Systems 

Child Welfare 
Juv. Corrections 
Mental Health 

Totals = 

E. Combined Syst~s -
By Length of Stay 

Short-Term 
Long-Term 

Totals --

Total No. 
of CCT 
Episodes 

186,668 

186,668 

34,545 
52,357 

86,902 

1,707 
8,447 

10,154 

186,668 
86,902 
10,154 

283,724 

36,252 
247,472 

283,724 

Sources: Lerman, forthcoming. 

Rates/ 
100,000 

441 

441 

88 
133 

221 

04 
19 

23 

441 
221 

23 --
685 

92 
593 

685 

To.ta1 No:. 
of CCT 
Episodes 

75 1 965' 
79,243 

155,208 

522,:385 
213,279 
735,664, 

78,880·e 

51,020e 

129,9'00e 

155,208 
735,.664 

__ 129,900 

1,020,772 

601,265 
419,507 

1,020,772 

Rates/ 
100,000 

112 
116 

228 

777 
317 

1,094 

119 
77 

196 

228 
1.,094 

196 

1,518 

896 
622 

1,518 

a) Short-term corrections refers to detention, shelter, 
and. diagnostic. 
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Table 6 -- Sources continued. 

b) Long-term 1923 corrections refers to private and 
special institutions for delinquents and institutions 
for women/girls; long-term 1974 corrections, refers 
to training schools, ranches/camps/schools, and group 
homes/halfway houses. 

c) 

d) 

e) 

Short-term refers to general hospital-psychiatric 
and CMHC. 
Long-term refers to state/county and private insti
tutions. 
~hese figures are estimates for 1975 for all facilities, 
except CMHC; used 1971 admissions/residence ratios to 
approximate 1975 figure; 1975 CMHC data is based on 
1971 youth proportion of all CMHC inpatient care 
episodes (or 13.9 percent). Sources: NIMH, 1977, 
No. 137-39; NIMH, 1978, No. 146; NIMH, 1977, Series 
A, No. 18; President's Commission on Mental Health, 
1978, Vol. II:lOl; u.s. Social Security Administration, 
1980 (March) :65 for population data for 1975. 

77 

" , " 

>il 



OVERVIEW OF NEW AND OLD FUNCTIONS 

As discussed earlier, both the child welfare and mental health 
systems have been interested participants in societal efforts to 
prevent or remediate juvenile delinquency for a long time. This 
interest in delinquency prevention and problem reduction is also 
reflected in federal legislation pertaining to each syst~m. From 
1935 to 1962, the Social Security Act defined "public welfare 
services" for children as including activities on behalf of 
"children in danger of becoming delinquent" (Bremner et al. 1971, 
Vol. III:614-15). In 1962, "child welfare" was defined as~ "pre
venting or remedying, or assisting in the solution of problems 
which may result in, the neglect, abuse, exploitation, or delin
quency of children" (U.S. House of Representatives, 1962, sec. 
528); this definition remains in the current, amended, Social 
Security Act (U.S. Senate, 1978, sec. 425). The Mental Health Act 
of 1980 (PL96-398) set up a specific grant program for "severely 
mentally disturbed children and adolescents"; this program specif
ically authorizes funding for "the establishment of cooperative 
arrangements with juvenile justice authorities, educational author
ities, and other authorities and agencies" (Sec. 208(a) (4». 
Section 201 of the 1980 Act reaffirmed the inclusion of "assis
tance to the courts and other public agencies in screening resi
dents •.• who are being considered for referral to the State mental 
health facility for inpatient treatment .•. " as one of the mandated 
services of all community mental health centers. 

Each system, as discussed earlier, has developed institutional and 
outpatient programs and activities to carry ou·t the broad societal 
mandate to prevent and remedy delinquent-type behaviors. The child 
welfare system summarizes its response by referring to "child care 
services"; the mental health system refers to "treatment services. II 

Closer examination of both systems reveals that each system attempts 
to implement more than one functional response to youth in trouble. 
This is particularly true of institutional activitLes, since both 
systems carry out multiple functions that developed in the nine
teenth century Refuge and Asylum Programs. The broad social :func
tions and related activities associated with group homes, treatment 
centers, and hospitals include three or more of the following: 

1. relief or maintenance - food, clothing, shelter, and basic 
amenities; 

2. care - medical, socialization, and personal; 
3. C'UStody or social control - physical, pharmacological, 

social, and personal; 
4. treatment - vocational, educational, moral, psychiatric, 

psychoactive drugs; 
5. protection - segregation or quarantine from environment 

injuriou,s to welfare, morals, and development. 

Besides these five functions, each system has also developed a 
diagnostic or classificatory function; this function is associated 
with the influence of the child guidance clinics attached to 
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juvenile courts and the related mental hygiene movement. The six 
major functions can be carried out differently by each system, but 
there are likely to be intra-system differences as well. These 
differences refer to the existence or absence of specific activities 
implementing a broad social function. In addition, these differ
ences can refer to the relative weight, or importance, allocated to 
program activities. The emphasis on social control is one area 
where important differences can emerge. 

A useful means for determining whether economic relief, care, 
diagnostic, and treatment functions are accompanied by social con
trol is to determine precisely the actual residential "whereabouts!! 
of youth; presumably, the degrees of restrictive living usually 
increase as youth move from their'own homes to foster homes, group 
homes; residential centers, and psychiatric hospitals. The receipt 
of "outpatient" services carries a higher probability that services 
are implemented in a less coercive context. Another means for de
termining the relative emphasis of coercive functions requires 
evidence that youth perceive their participation in care, diag
nostic and treatment activities to be voluntary. Clarifying whether 
youth services include social control elements is a useful perspec
tive however, only if there is an interest in precisely defining 
and independently measuring each of the six major functions. The 
dominant orientation in each field is not associated with this 
perspective. Rather, the dominant ideology in each field tends to 
confound the important distinctions between care and treatment, care 
a,nd social control, and treatment and social control. 

THE MULTIPLE MEANINGS OF CARE AND TREATMENT 

Since about 1960 child welfare leaders have defined their core 
care function as follows: 

Child welfare services are those social services that supple
rnent, or substitute for, parental care and supervision for 
the purpose of: protecting and promoting the welfare of 
children and youth; preventing neglect, abuse, and exploita
tion; helping overcome problems that result in dependency, 
neglect, or delinquency; and, when needed, providing adequate 
~ for children and youth away from their own homes, such 
care to be given in foster family homes, adoptive homes, 
child-caring institutions or other facilities (Bremner, et al., 
1971, Vol. III:626, emphasis added). 

By defining "care ll broadly, the leaders of child welfare were 
striving to initiate a federal role in subsidizing lIout of home 
care. II The Report complained that the 1935 Social Security Act 
"discriminated" against children receiving services away from home; 
this "huge group of children" was proving to be an expensive burden 
for some states, and because of "mounting costs of maintaining 
these youngsters away from home, they deserve top consideration by 
the Congress" (Bremner et al., 1971, Vol. I!I:628). This broadened 
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conception of IIcare ll was accepted and incorporated virtually ver
batim into the Social Security Act, in 1962, on a permissive basis; 
by 1969, all states were mandated to include this conception of 
11 care" in their State plans. While this requirement 'ili:tS modified by 
the passage of Title 20, the current definition of child welfare ser
vices includes this broad conception of care activities (Sec. 425). 
Under this definition activities can include: court investigation; 
guardianship proceedings; foster care funding, investigation, place
ment, and regulation; homemaker services; adoption services; day 
care; employment regulation; investigation and acting upon reports 
of neglect and abuse; and provision of aid to families and dependent 
children (see Costin, 1979). According to this orientation, any 
services that are intended to suppl~ment or substitute for parental 
care are reimbursable as child care services. Residential place
ments are to be forms of care, rather than forms of care and social 
control; the two functions are confounded in practice. 

In contrast to this emphasis on supporting and substituting for par
ental care in a variety of settings, mental health leaders origi
nally emphasized diagnostic and treatment services as major functions. 
However, the idealized definition of psychiatric servi'ces has expanded 
since the end of World War II. One of the task panel reports of the 
President's Commission on Mental Health categorizes types of mental 
health services as follows: 1) client assessments -- mental status, 
physical and neurological, laboratory and x-ray, psychological, 
social living, and vocational; 2) therapies -- pharmacological, 
electroconvulsive, and psychological (ranging from psychoanalysis 
to behavioral therapy to transactional analysis); 3) education and 
rehabilitation services -- special education, testing, vocational 
counseling, occupational therapy, group work, and sheltered employ
ment; 4) social and support services -- casework, referral, advocacy, 
socialization, domiciliary, pastoral, and physical care; 5) indirect 
community services -- consultation, educational, and planning (Pres
ident's Commission on Mental Health, 1978, Vol Il: 429-430). It is 
clear that this broad conception of mental health services includes 
many activities associated with the support and substitution care 
3ervices found in the child welfare system (or the adult social 
service system). 

According to a task panel report on mental health services for chil
dren and adolescents, these types of treatmen"t services can occur 
anywhere "along a spectrum, so that a given child can move in any 
direction as the treatment needs of the child change" (President's 
Commission on Mental Health, 1978, Vol. III:616). This elite group 
of mental health professionals deliberately included residential pro
grams as a type of "intensive treatment" service; it is clear in 
their recommendation to the President's Commission that the social 
control functions of these treatment residences were not considered: 

In regard to residential programs, children and adolescents 
differ from adults and need separate and distinct residential 
services. In contrast to the trend toward deinstitutionalization 

80 

of adults, there remains a scarcity of residential resources 
for children and adolescents. Good residential facilities, 
specializing in the treatment of autistic, psychotic, re
tarded, multi-handicapped, suicidal, impulse-ridden, and other 
youngsters are desperately needed. Children and adolescents 
require quality services over longer periods of time than 
adults~ Total deinstitutionalization is not the answer to 
the poor provision of services in our institutions. Rather, 
young people neeq better residential settings and active 
treatment programs fostering their development in all areas 
of functioning. Progra~s need to be varied according to the 
needs of youngsters of different ages and different types 
of disorders. Children and adolescents require services 
ranging from intensive treatment in hospital settings, to 
long-term resident~al treatment, to followup outpatient ser
vices. Services should be provided in settings (units) 
especially designed for children and not in adult hospitals 
or adult residential service programs (President's Commission 
on Mental Health, 1978, Vol. III:628, italics in original). 

The 1978 recommendation for expansion of "intensive treatment" 
services in hospitals and other residential facilities is not new; 
a similar proposal was made by the Joint Commission on Mental Health 
for Children (1970). S~milarly, both groups of mental health ex
perts appeared unable (or unwilling) to analytically distinguish 
care, treatment, and social control functions. Dominant leaders in 
me~tal h7alth and child welfare share this type of ideological 
orlentatlon; the leaders of both systems are strongly associated 
with the posi.tion that institutions are to be perceived as 
"settings" for care and treatment (See earlier discussion of New 
York City child welfare research). 

There are, of course, persons and groups that oppose the continued 
expansion of social control via increased reliance on residential 
and hospital resources for children defined as: "impulse-ridden ll , 

"acting-out", "conduct disorders", or II potential delinquents. 11 

The existence of oppositional views associated with legal rights 
groups (like the American Civil Liberties Union) or child advocacy 
groups (like the Children Defense Fund) indicates that terms like 
"a 11 Itt t til" t t' " c re, rea men, or pro ec lon are not neutral concepts __ 
rather the existence and uses of various societal responses to 
youth, or any problem group, are closely related to ideological 
values, occupational interests and norms, and the relative influence 
of elite and interest groups. Dominant ideas about social functions 
are also related to the emergence of new "treatment technologies" 
and the relative fiscal cost and availability of alternative fund
ing resources. The widespread availability of psychoactive drugs 
and belief in short-term treatment can influence the increased re
liance on chemical agents as new forms "")f control -- on an out
patient or inpatient basis. Residential treatment may be highly 
valued amongst mental health and child care professionals, but it 
is quite expensive and can only qualify for federal Medicaid --
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rather than child welfare -- reimbursement under conditions that 
increase the per diem rate. 

Because of these dirct and indirect influences on the availability 
and mix of societal responses to youth in trouble, mental health 
and child care professional leaders have not been able to fully 
implement their ideological position. As a result, the gain in 
long-term utilization patterns of institutions has not been as 
marked as might have been expected (See Table 6). However, the 
continued belief in institutions as primarily expressions of care 
and treatment has diminished the impact of the depopulation of 
dependent/neglected and public training schools. The ideology 
associated with the expansion of any form of child care and mental 
health treatment must be accorded-a-significant share of respon
sibility in understanding the institution trends of the past 30 
years. 

EFFECTIVENESS AS A CRITERION FOR 
FUTURE POLICY AND PLANNING PROPOSALS 

Any recommendations for future policy and planning proposals would 
usually attempt to promote those efforts that have proved to be 
technically effective. While fiscal and unintended social costs 
would also be considered, program and/or system effectiveness would 
presumably contribute the primary "benefits" that could offset any 
related financial and social "costS.1I Unfortunately, alternative 
bases of choice will have to be sought. The best assessments of 
the efforts to deal with "conduct disorders" or "acting out 
problems" reveals that the child welfare and mental health systems 
have not yet been able to empirically demonstrate effec'tiveness of 
treatment results. Even though referring or diverting youth to 
these alternative systems may have been promoted because of a de
sire to be more effective in reducing delinquent-type behaviors, 
neither of the alternative systems can demonstrate that intentions 
have been transformed into operational results. We have begun to 
become accustomed to the ineffectiveness of the correctional system 
and hoped it would be different elsewhere (Lerman forthcoming.; 
Lerman, 1975: Lipton, Martinson, and Wilks, 1975; National Academy 
of Science, 1979). Unfortunat~ly, the results are similar for 
comparable types of youth. 

The best longitudinal study of youth exhibiting "anti social" 
behaviors who were referred to psychiatric clinics, conducted by 
Robins, concluded as follows: 

In this population, clinic treatment may have been at 
least somewhat effective with moderately antisocial 
children. The exhortatory methods used did not appear 
substantiall¥' to aid severely antisocial children, the 
group most l1.kely both to come to juvenile court and to 
be sociopathic. That case work methods neither effective
ly prevent delinquency nor have a "delayed effect" on 
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adult antisocial behavior has been attested to by the 
Washington project (Tait and Hodges, 1962) and the 
original Cambridge-Sommerville project (Powers and 
Witmer, 1950) and its follow-up (McCord and McCord, 
1959). Since neither "soft" individual case work 
methods nor the "stern" alternatives of expulsion or 
institutionalization seem to prevent the persistence 
of antisocial patterns in highly antisocial children, 
we apparently need to develop new techniques (Robins, 
1966:213, emphasis added). 

The failure that Robins summarizes spans a period of experimentation 
with child guidance clinic methods from the 1920's to the early 
1960's. In 1978 a national group of mental health experts including 
Robins, reached a comparable conclusion about youth with conduct 
disorders. 

The determination that there is a given level of disorder 
among children does not necessarily imply that exclusively 
psychiatric manpower to treat all these cases is required. 
Followup studies of children have shown that some improve 
spontaneously without treatment, and for those who do not, 
appropriate treatment may be delivered through nonpsychiatric 
sources such as remedial education programs, school counsel
ing, and family agencies. Further, there is little evidence 
that the most common serious childhood disorder, conduct 
disorder, responds well to the treatments currently avail
able (President's Commission on Mental Health, 1978, Vol. 
11:38, emphasis added). 

In the late 1960's Lerman found that an esteemed residential treat
ment center had failure rates as high as a state training school 
(Lerman, 1968). Two recent literature reviews of the residential 
treatment center, the treatment response associated with the child 
welfare field, also reveal a lack of technical achievement. In 
1972, Maluccio and Marlow, writing for the Social Service Review 
concluded as follows: 

••. There has been little research on the process and outcome 
of treatment. Researchers, as well as clinicians have re
peatedly claimed that it is difficult to measure an elusive 
concept such as "success," yet there is considerable valid
ity to the criticism that 'few r,esidential programs evalu
ate the outcome of their work in rigorously designed, well
controlled, scientifically objective, studies. , Available 
studies represent isolated and fragmented efforts of indi
vidual centers and reflect the (lack of cumulative research in 
the field of child welfare... ' ' 

Despite expanded and more sophisticated research during the 
past decade, there is no conclusive evidence on the effective
ness of residential treatment. All of the available studies 
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are descriptive, short-term, and follow-up. None has 
the scope of a comprehensive or definitive work; each 
is concerned with a small number of children known to 
a particular center. There has been no longitudinal 
research, and there has not been any investigation en
compassing a wide range of treatment centers or com
paring a variety of programs (Maluccio and Marlow, 
1972:240-419, emphasis added). 

In 1978, Whitaker acknowledged that the appraisal by Maluccio 
and Marlow still provided an "e'xcellent review of the state of 
residential care" (Whicdker, 1978:35). He called for more sys
tematic evaluation efforts, since "knowledge of wha-t constitutes 
effective programs for an individual child, or group of children, 
is still at a primitive phase" (Whitaker, 1978:30-31). 

Mental health or child welfare approaches that yield "little 
evidence;" or "no conclusive evidence," or are admitted to be 
in a "primitive phase," can hardly provide an empirical basis, for 
formulating and implementing new policies and programs. Other 
"benefit" criteria will have to be sought on which to guide (or 
justify) the future relationships of the three systems dealing 
with youth in trouble. For example, some newer programs (resi
dential and non-residential) using behavior modification methods 
have demonstrated a promising capability to upgrade academic 
skills and reduce school drop out rates; however, they have gen
erally been unable to demonstrate a long term impact on reducing 
delinquent-type behaviors, w~en rigorous research designs and 
procedures were employed. Davidson and Seidman in a careful re
view of 34 behavior modification studies dealing with delinquent
type youth, conducted between 1960 and 1973, commented as follows,~ 

A final methodological problem, follow-up measure, is, 
based on the proposition that therapeutic changes should 
continue once experimental manipulations have been dis
continued. However, if the desired performances are func-' 
tionally related to the therapeutic interventions, then 
they should be expected to reverse once the intervention 
is terminated. Although this concern is not as vital for 
strictly research efforts, if the changes induced are de
sirable or presented under the guise of required or court
ordered treatment, the responsibility to insure and assess, 
carry-over seems paramount. In addition, if correctional 
systems are to employ new s'trategies, the long-term effec
tiveness of intervention must be of primary importance. 
The fact that only 18% of the studies.report follow-up data 
or present any descri~tion 6f their attempt at enhancing 
treatment generalizat~on is less than desirable. 

An overriding concern must be with the generalizability of 
the results reported. Seldom are the selection procedures 
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for subjects outlined. The representativeness of the 
~eha:riors stud~ed is anoth7r question requ~ring exam
~nat~on .•• (Dav~dson and Se~dman, 1974:1009 emphasis added). 

A 1974 assessment of the most widely cited and imitated behavior 
modification residential program model in the country, Achieve
ment Place, ,after employing a more rigorous design, concluded 
that educat~onal and personal living behaviors (e.g., grooming, 
table manners, care of clothes, etc.) were capable of being in
~luenced and "generalized" beyond a program training period, but 
~hat success in modifying delinquent-type behaviors could not be 
demons~rated (Wolf ,Phillips, and Fixsen, 1974, Vol. I). This 
model ~s currently undergoing further tests to ascertain whether 
post-treatment generalization can occur. 

Pr?viding youn~sters with greater academic skills, reversing school 
fa~lu:e, lower~ng d:op out rates, and improving prosocial living 
behav~ors ar7 certa~nly worth':lhile outcomes and merit public 
support. Wh~le carefully des~gned and executed behavior modifica
tion programs -- like Achievement Place -- have been able to demon
strate a more effective treatment technology with youth in trouble 
than the efforts associated with psychiatry, social case work 
and millieu t~era~y, th~s "success" should not be interpreted'as a 
stable reduct~on ~n del~nquent-type behaviors. In addition, not 
all programs using behavior modification techniques have been able 
to demonstrate "success" or "improvement" even in the academic and 
personal liv~ng ~reas. O~e important reason is that program tech
nology embod~ed,~n an Ach~evement Place Program is not readily 
transfer:ablew~~hout ~ro~er training in procedures and interper
sonal sk~lls {Woif, Ph~ll~ps, and Fixsen, 1974, Vol. II). 

FISCAL COSTS AS A CRITERION FOR 
POLICY AND PLANNING PROPOSALS 

Since existing programs associated with the three systems have 
yet to dem<?nstra~e7el~able eff7ctiveness in reducing delinquent
type behav~ors, ~t ~s ~nappropr~ate to assess alternatives by com
paring relative cost effectiveness figures or calculating cost
benefit ratios. However, it is impa~tant to be aware of costs, 
so that the relative cost of "ineffectiveness" in reducing 
delinquent-type behaviors can be compared. How do institutional 
placements for example, compare with group homes (like Achievement 
Place), foster homes, or other programs? 

In 1977 the U.S. General Accounting Office (GAO) found that child 
welfare institutional placements in California could cost about 
$1,250 per month; in New Jersey about $1,595; in New York about 
$1,100; and in Georgia about $310 (U.S. GAO, 1977:14). As of 
December, 1979, the AFDC "foster care" progra:m's average mainte
nance paymenb for a youth living in an institution amounted to 
$1,135 per month (about $37 per day); for a child living in a 
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> "'t:raditional foster family home the average monthly rate amounted to 
6ii:ly $234 (less than $8 per day) computed from statistics in Social 
Security Bulletin, (August,.,,1980 :45). By way of contrast, the 
average national AFDC payment to children living with their own 
families was,.about $93 per recipient (about $3 per day) (U. S. Social 
Security Adriiinistration, August, 1980:43). 

While, in practice, residential treatment centers (RTC's) techni
cally included in mental health statistical accounting may be in
distinguishable from facilities that have not been approved by 
state mental health administrations; they, too, lack evidence re
garding their empirical efficacy. However, mental health approved 
RTC's cost as much, or more, than other residential treatment facil
ities. In 197~NIMH reported that RTC's cost an average of $47 
per patient day and $23,814 per discontinuation. A stay in a 
psychiatric hospital for children was even costlier: $120 per 
patient day and $32,344 per discontinuation (NIMH, 1977, No. 135: 
lO),;,,~' 

~ <~;~~',~ ;.,: 
In' contrast to average residential payments in 1979 of $37 per day 
for AFDC supported institutions (child welfare), $47 per day in 
1975 for mental health approved residential treatment centers and 
$120 per day in 1975 for a children's psychiatric hospital, how do 
operating costs for private correctional facilities compare? These 
private facilities house youth in training schools, ranches, for
estry camps and farms, group homes, and half-way houses. The 
annual operating cost in 1975 for all types of private facilities 
amounted to $9,516 per capita -- or about $26 per day (LEAA, 1979). 
In 1977, the last date for which data is available, per capita 
operating costs increased to $12,269, or about $33 per day. This 
1977 cost is less than the 1975 RTC and psychiatric hospital costs, 
and quite close to the 1,979 AFDC costs (about 20 percent higher 
over a two yea,r period). In general, it appears that mental health 
~elated facilities are the most expensive, and child welfare and 
private correctional institutions are probably comparable in cost. 

Within the latter two systems f group homes and halfway houses, 
have operating costs that are much less than $33-37 per day. An 
LEAA study of "halfway houses" found that the modal 1974-75 costs 
were under $15 per day (Thalheimer, 1975:33). A major reason for 
this lower cost is due to the lack of specialized, professional, 
staff persons, providing an array of "treatment" services (Thal
heimer, 1975:77-93). Group homes for youth (like Achievement 
Place) usually rely on existing local educational, recreational, 
medical, mental health, transportation, and other services, and 
therefore avoid these external program costs,. By avoiding a dupli
cation of these "external" services, group homes can be less costly 
than the more intensive treatment models found in the child welfare 
and mental health systems. 
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ALTERNATIVE APPROACHES FOR FUTURE POLICIES 

The belief that delinquent-type behaviors are symptomatic of 
"maladjustment'! or "behavior disorders" has been an integral part 
of the '''progressive'' juvenile court's ideology since the 1920' s 
(Rothman, 1980). In the post-World War II era beliefs about 
"acting out" and'''emotional disturbance" of youthful misbehavio'rs 
became part of the child welfare system. By the late 1970's an 
esteemed qroup of mental'health experts reported to the President's 
Commission on Mental Health that virtualJ-y all delil'!quents had 
"conduct disorders" and, therefore, exhibited one of the three 
major types of mental illness. At about the same time a national 
survey of active child welfare clients reported that assigned case 
workers cited "emotional disturbance" as the primary reason for 
residential placement of youth (Shyne~ 1980:28). 

Despi.te this lengthy reliance on psychiatric diagnoses, none of 
the youth in trouble systems has been able to demonstrate empir
ically that programs guided by mental health theories and treat
ment procedures are associated with positive results. The treat
ment programs may include more intensive and costlier components 
each year, but they still are unable to provide evidence concern
ing effectiveness. Surely, it is time to question publicly a 
treatment paradigm that has dominated the policy arena for so 
many years, but has yet to demonstrate any sizeable payoffs in 
dealing with the delinquency problem. We not only need new treat
ment "techniques," to paraphrase Robins, but we also require a 
new set of beliefs to replace a costly and ineffective 'paradigm. 
The problem of "what works" for youth extends far beyond correc
tions, and includes the ineffective outcomes reported in child 
welfare and mental health. 

Rather than'continually provide indirect or .direct ideological 
support and resources to ineffective programs, it would be prudent 
to engage in a systematic, but ethical, strategy of search. A 
strategy of search would be based on the realistic assumption that 
the null hypothesis is currently true in all three systems, if the 
major dependent variable is renewed delinquent-type behaviors. In 
addition, a strategy of search would not be able to justify pre
ventive, diagnostic, or therapeutic detention or other forms of 
social control on treatment grounds (since "nothing works"). There
fore, the strategy of search would have to be ethically constrained 
by guidelines outside of the treatment paradigm; only fair and just 
dispositions dealing with actual (not "pre-delinquent") harms could 
justify the imposition of an involuntary attempt to change anti
social behaviors. This means that the strategy would have to pay 
attention to proportionality of response to degree of harm and com
parability of response for similar harms (Lerman, 1975). 

Within this st:rategy of search, there could still be cooperation 
with the child :'welfare and mental health systems, but not on the 
basis of believing "they" have a better "cure" for delinquency than 
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the correctional system. Instead, the child welfare system could 
be relied upon to handle cases where alternative ~ arrange
ments are deemed to be appropriate. Many of .th~se cases would 
occur around status offenses, since alternative living arrangements 
might constitute a reasonable and acceptable solutior; to intrac-:, 
table family conflicts. But there would be no illus10n that th1s 
system contained organizational knowledg~ or :esources that could 
effec·tively "treat" delinquents. They m1ght 1n the future, but 
that remains to be empirically tested. 

A more narrow use of the mental health system would also be 
compatible with this proposed strategy of search. Instead.of asking 
for diagnoses and treatment of "conduct disorders," for wh1ch effec
tive treatment is clearly lacking, the court would use the mental 
health system for dealing with suspected convehtional types of 
"affective, disorders" or behaviors clearly dangerous to self (e.g., 
suicide overdose of drugs and alcohol). While the court need not 
formall~ excuse any associated illegal behavio.r~" tI;ere. might be 
reasonable grounds for imposing short,-:-ter~ hosp1 ta~1~at1on or a 
proportionate disposition under psych1atr1c superv1s10n. 

A stragegy of search would also place much higher demands or; the 
research capabilities or resources of the court. Aneffect1ve 
search strategy must possess or p~rchase th7 servic7 s of soc:i.al 
scientists interested in systemat1c evaluat10n stud1es. Instead of 
one-shot demonstrations, a search strategy requires a long-term 
commitment to creating, operationalizing, and testing new approcI;es 
for old problems. The resources for this endeavor could be obta1ned 
out of a portion of the budgets currently allocated,to programs that 
are presumed to be ineffective (until proven otherw1se). 

It is highly unlikely that this proposed ~t:ategy of s7ar~h w~ll be 
accepted in many juvenile courts. By tra1n1ng and soc1a11zat10n, 
the elite leaders of the system are sensitized to the nuances of a 
s?ecific case, rather than the actual consequences of an aggregate 
group of decisions. In addition, of course, there are always ex
cuses that "true believers" can provide reasons for why the out
side reports of past ineffectiveness do not apply in a specific 
jurisdiction now. For these reasons, as well as the knowledge that 
all involuntary treatment-oriented decisions a~so include social 
control functions, it would be illusory to be11eve that a strategy 
of search will soon become the dominant policy thrust of the juve
nile justice system. 

Rather than counsel despair or outright cyn1c1sm, two additional 
strategies can be proposed: the leas~ r 7 strictiv7 doctrine.and . 
fiscal conservatism. The least restr1ct1ve doctr1ne has ar1sen 1n 
the fields of mental health and mental retardation and has been 
proposed as a viable strategy for juvenile status offenders (Lerman, 
1980). According to this view, the state has an obligation to seek 
out the least drastic means for carrying out legitimate government 
purposes. 
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This doctrine may prove useful for juvenile offenders, since so 
many spontaneously outgrow their youthful misbehaviors. Using 
this doctrine, it would be possible to challenge the 50 year up
ward trend in institutionalization rates of youth in trouble. In
cluded in this challenge would be the pre-adjudication uses of 
juvenile shelters, detention facilities: and local inpatient mental 
health facilities. On a presumptive basis, the least restrictive 
doctrine could assume that all forms of institutionalization could 
be lowered to the levels achieved by the least restrictive urban 
juvenile court jurisdiction in the nation. As a corollary, the 
utilization of child welfare and mental health systems could be 
guided by a similar presumption, since all forms of services can 
now be performed in a noninstitutional context. 

If the least restrictive doctrine appears too legalistic as a sole 
criterion for policy and planning purposes, then it is possible 
also to pay attention to available fiscal resources and the relative 
costs of alternative options. Using fiscal data, it is clear the 
least restrictive custody/care/treatment option tends to be associ
ated with the least costly outlays. This relationship only holds 
within a system, however, since even mental health day-treatment 
programs can be more costly than child welfare or correctional 
group home options (Thalheimer, 1975:106). It is also useful to 
specify from whose interests costs are being computed, since local
ities, counties, s,tates, and federal agencies each perceive their 
budgetary outlays from parochial perspectives. Only academicians, 
not interested parties, appear to care what the total societal costs 
amount to, rather than the possibility of obtaining a 50 percent 
federal, 25 percent state, and 25 percent split of a "foster care 
institution" placement, or processing a third party insurance pay
ment for a mental hospital stay. Since juvenile courts tend to be 
organized at a county level, their fiscal outlook is likely to be 
shaped by a local perspective regarding costs. Utilizing fiscal 
incentives and rewards, at the level ~f interest, on behalf of a 
least restrictive doctrine or strategy of search, can provide plan
ners at higher levels with potential leverage points. Utilizing 
these fiscal leverage points requires, however, that interested 
planners acquire a working knowledge of the matching requirements 
of social welfare, mental health, educational, and correctional 
systems. 

AREAS FOR FUTURE RESEARCH 

Most of the inferences about the current overlap between the three 
systems relies on aggregate data, using indicators idiosyncratic to 
each system. In order to obtain a more precise understanding of 
demographic characteristic, types of deviant behaviors, presenting 
psychiatric symptoms, and levels of functioning in school, with 
peers and at home, there is a need for inter-system comparisons. 
These inter-system comparisons would utilize samples of youth (out
patient and inpatient) residing in a comparable geographical area, 
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from each system. Each sample would be examined with a comparable 
research instrument to insure that all demographic, behavioral, 
symptoms, and life functioning variables were measured in a similar 
fashion. 

Using this kind of approach, we would then be in a much better posi
tion to describe accurately similarities and differences between 
systems. It would also be possible to learn about the referral 
sources and conditions that influence the utilization of different 
systems for common problems within a shared area of resources. At 
present, it is difficult to think of any reported study that can 
accurately account for the racial discrepancies found in various 
residential alternatives. For example, a national survey of child 
welfare cases reported that "few black children were in group homes 
or residential treatment centers, but in other institutions the 
various ethnic groups were fairly evenly distributed" (Shyne, 1980: 
30). Without controlling for geographic areas, presenting behav
iors, psychiatric symptoms, and life functioning, it is difficult 
to ascertain whether non-discriminatory reasons can account for the 
differential utilization patterns within and between youth-in-
trouble systems. ---

All three systems could benefit from well-designed fo110wup studies. 
We could also use ongoing longitudinal studies, occurring for wel1-
p1ann~d cohorts, to continually monitor and learn about "natural" 
youth. development and maturational reform away from delinquent-type 
behavl.ors. We could include relatively conforming and non-conforming 
youth, segregated by years of birth, age, sex, ethnicity/race and 
~eographic l~cation -- independent of whether youth are, or will be, 
l.n oontact wl.th formal care, treatment, and control agencies. We 
have a vast array of leading economic indicators, gathered and ana
lyzed on at least a monthly basis, but, no federal agencies that are 
committed to an ongoing program of longitudinal research. We need 
to ~earn ~ore about "natural" influences that shift youth away from 
devl.ancy l.nto conforming roles and activities, so we can design 
policies and programs that can support and supplement "natural" 
variables. 

Finally, we need better statistics on utilization patterns by youth 
of diverse programs associated with each system. At a national 
level, it would seem appropriate, almost 70 years after the founding 
of the U.S: Children's Bureau, to have one central place where re
ports of dl.verse systems could be cen~rally received and reported. 
In time, with. the assistance of the U.S. Census Bureau, these reports 
c~u1d be fashl.oned to reflect as much comparable information as pos
sl.b1e, based on comparable survey instrument.s. Hopefully, in 50 
years we can trace trend data in a more refined manner than the 1920-
1970's trend data reported in Table 6 of this paper. 
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RUNNING AG~NST THE WIND: 
THE EDUCATIONAL SYSTEM ANti THE JUVENILE JU~E SYSTEM 

by Jack Hruska 
School of Education 

University of Massachuset;ts 
Amherst, Massachusetts 

INTRODUCTION 

Thi~ paper addresses the relationship between the juvenile justice 
system and education. The position taken is that although the two 
systems are distinctly different as to funding, staffing, and admin
istration, they are inseparably intertwined when looked at from a 
larger social perspective. That is, their historical roots, their 
missions, their activities, and even their sources of frustration 
are nearly identical in kind, if not in degree. 

Furthermore, the reason the two systems are under persistent attack 
from theoreticians and practitioners, and from clients and profes
sional staff, is that both systems share a set of inherent contra
dictions that render even the most noble of efforts ineffective. 

In exploring this social perspective, first the historical origins 
of youth care in the United States will be addressed, especiallY 
focusing on the c'l;lltural shifts that fueled both the school system 
and the juvenile justice system. Included in the first section will 
be a description of secondary schools today and an argument that the 
juvenl.lejustice system can be better understood if viewed as a way 
tb reinforce the school system apd, as such, is an extension of that· 
system. Part I also includef:) a distinction. between overt and covert 
purposes of' the two S'ystems. 

'Part II deals w.:j.th the riature,of youth. What,' in fact, do young 
people need to Ggrow into.healthy functioning adults? 

" 

Part III highlights th~ basic contrad.:j.ctions between the structure 
and guid.:j.ng assumptions of .the two. systems and the actual needs of 
young people. 

\\ 
Part IV poses Some 'questions' that we need to ask and answer if our 
efforts are to have a ghost of a chance achieving integrity and 
success. 
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This paper is intended to focus attention on the interrelationships 
between the two systems from a social or cultural perspective. To 
that extent it is more concerned with broad, conceptual interrela
tionships and less attentive to the particular procedures or cir
cumstances in which local schools mayor may not interact with the 
local juvenile justice agencies. 

Part 1 

-
HISTORICAL ROOTS 

THE EVOLUTION OF EXTENSIVE SCHOOLING 

In 1968, Charles Silberman underscored his f'indings of an intensive 
three-year Carnegie Foundation study of our schools by claiming: 

What grim joyless places most American schools are, how 
oppressive and petty are the rules by wh.ich they are 
govern~d, how intell~ctually sterile and aesthetically 
barren the atmosphere, what an appalli~g lack of civility 
obtains on the part of the teachers and principals, what 
contempt they unconsciously display for children as chil
dren (Silverman, 1971:83~. 

Does anyone need say more? Do we really need to drag out, one more 
time, the statistics on drinking and drug use in schools, on the 
pervasiveness of racism and sexism, on the assaults on school prop
erty and teachers, on the decline of reading and writing and arith
metic proficiency, on truancy and drop-outs, on teacher burn-o,ut, 
on the bulging layer of school ~taff assigned to control functions, 
be they vice-principals, building coordinators, or'uniformed police 
officers? Do we really have to rewrite the disheartening descrip
tive books of the sixties (e.g., Our Children are Dying, Death at 
an,Early Age, How Children Fai~, Compulsory Mis-Education, ~ " 
Ch~ldren, et al.) '1:0 get the pl.cture? Do we rleed to reread the r¢
ports of the four National Commissions which focused on adolescents 
and schools (i.e., American Youth in the Mid-Seventies, Youth; 
Transition to Adulthood, 'llhe Reform of Secondary Education, National 
Panel on High School and Adolescent Education) to understand that 
secondary schools are teetering. on the verge of collapse? Does any
one, anywhere doubt that for many young people, perhaps most, second
ary education is characterized by top-down authority, by procedures, 
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rules and repetition, by failure, disillusionment, depression and 
frustration, by sexism and racism, by arbitrariness and excruti~ 
ating boredom? The shortcomings of the schools have been exten
sively explored and well documented. Perhaps it is more instruc
tive to determine how we got where we are today. How did it happen? 
How did schooling move from a non-system of small, unconnected scat
tering of one-room buildings serving a small portion of youths in 
the 1800's to the large bureaucratic, all-inclusive system we see 
today? 

It is no accident of history that the school movement flovJered in 
the midst of the industrial revolution. This is not the place to 
document how the industrial revolution swept across our culture like 
a tidal wave and altered the very fabric of preindustrial society, 
how it wrenched loose the underpinnings of an agrarian' society and 
restructured families, work life, comm~hities, and culture. For our 
purposes, the important fact is that it. dramatically chan.ged the 
life-style of ourifoung. The interrelated shifts from extended 
families to nuclea±' families, from small entrepreneurs to corpora
tions, from a rural, labor-intensive community' tp a s'uburban, ' 
capital.,...intensive s<;>ciety hav7 ~ystematically cilfcum~cribed, the, 
place of the young l.n our socl.ety. The shock waVes o'f massl. ve l.ndus
trialization culminated in young people losing their roles as care
takers of siblings,. tender~ of livestock, menders of fences, harvest
ers of the field,..:~nd cutters of the woodlot. The absence of active 
and,meaningful sOdial roles "created" adolescence. And as the num
berof years, given over to adolescence lengthened relentlessly, the 
result was a "prolong~d adolescence." The industrial revolution pro
duced the nuclear family and the institutions and specialized ser
vices which took over the functions formerly done by the extended 
family. The sick were placed in hospitals, the elderly in rest 
homes. Food was' harvested by machines, processed and prepared in 
factories, and marketed in stores. The bui'lding trades constructed 
and maintained hom~s. Those deemed psychologically or emotionally 
unfit were sent to mental institutions. And the young were sent 
to schools. This process of sending the young to school was slow 
and. encountered much resistance, but the move toward a standardized 
life for all youngl?ters between the ages of five and seventeen was 
steady· and irreversible,.. The diverse roles young people pla;'led in 
the family and the community in the 1800's were gone. They were 
given but one primary responsibilit.y: preparation for being an adult 
via daily attendance at 'the local school. " 

In seeking to locate the driving forces behind the'incubation and 
birth of the schools in the 1800's, one will encounter numerous 
choices. Clearly the Jeffersonian notion that a democracy required 
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an enlightened citizenry spurred tpe movement. Others argued that 
~chool~ would 1;>e, the prima:~:'Y melting pot for immigrant children, 
~nclud~ng prov~d~ng them w~th appropriate moral training. Still 
ot~ers looked to the schobls for upward career mobility for their' 
ch~ldren. Reformers turned to the school concept as a way to get 
youngsters out of the mill~ and mines, off the streets, and away 
from the pool halls. Labor unions were advocates for mor's school
ing to take youth out of the job market to provide jobs "for a.dults. 
In short, there are multiple rea-sons why the late 1800 's ,and~ early 
1900' s witnessed a dramatic ris;e in the number of chil'dr-en. -for whom 
school became a way of life. The motives behind the pe~sistent 
push to the development of larger, centralized, standardized, and 
bureaucra:!:ic, schools is a heated argument in academic circles. But 
whether the driving force behind the movement was a nurturing con
cern for the development of our young people or was meeting the 
need~ of an industr~alized system for workers who would be punctual, 
obed~ent and a·ttent~ ve to the boring and repeti ti ve tasks, the re
sults are painfully indisputable. 

THE JUVENILE JUSTICE SYSTEM AS 
AN EXTENSION OF'THE SCHOOL SYSTEM 

Children in the United States are school children. Virtually all 
young children attend school, and approximately 90% of all 16 and 
17,yea~ olds ar~ enr~l~ed in,school. To be anything but a school 
ch~ld ~s to be ~lleg~t~mate ~n the United States. The expectations 
for children are that they will spend much of their time preparing 
to be adults and that they will not deviate significantly from cul
tural norms. Thus, schooling comes to take up much of their wake
ful hours, and as the nonschool roles of children diminished, the 
expected and legally required amount of time in school increased. 

The ability of ~chools to control the behavior of youth is limited, 
of course. It ~s not that they haven't systematically tried. The 
school has evolved from one-room buildings and a school teacher to 
mUlkti-purpose i~sti tutions with counselors, nurses, vice-principals, 
wor study coord~nators, subject matter specialists, study hall 
teachers, and on and one. But young people still circumvent the 
control of the schools. And many of those circumventions are beyond 
the ability of the school to alter. All,. these offenses run counter 
to the school's authority. If that were not true there would be no 
juveni~e j~sti,?e srstem. That is, if the schools' were a totally 
effect~ve ~nst~tut~on, there would be no need for social controls 
beyond the classroom, or at least beyond the school detention hall 
It is the inabili~y of the schools to carry out uniformly their . 
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charge that has necessitated the establishment of parallel agencies 
that have more clout. The personnel and agencies of the juvenile 
justice system bolster the authority of the school. From this 
systemic perspective the probation officers are extensions of the 
vice-principals; the various "treatment" centers and agencies are 
extensions of alternative schools; the various counselors, thera
pists, street workers, big sisters and.big brothers, and camp di
rectors are exteilsions of the school teachers and guidance counse
lors and school psychologists. Clearly, the two systems are polit
ically distinct and separate. They are financed, administered, 
and operated as separate institutions, but collectively they encap
sUlate the culturally abandoned young people of this nation. They 
are responsible for shepherding the young through the virtually 
roleless years of adolescence. They have jointly become a total 
child-care system. In short, it does not stretch reality much to 
suggest that should a creature from outer space visit out:' shores 
to learn how we raise our adolescents, it could readil\; conclude 
that the schools, with their classroom and extra curri~ular activ
ities and alternative programs, and the juvenile justice system, 
with its courts, foster homes and forest camps, are all part and 
parcel of the same institution. In fact, I surmise that if we in
formed our visitor that what it saw were two distinct systems it 
would be perplexed and terribly mystified. 

PURPOSE OF THE SYSTEMS 
OVERT AND COVERT 

To attempt to identify the purposes of our schools in such a way as 
to obtain agreement among any two people selected at random is a 
task pursued only by the foolish. Since the days when schools were 
little more thap gatherings of neighborhood children into the one
room schoolhouse, this nation has vigorously, acrimoniously, and 
righteously argued about goals and aims and purposes of education. 
Nonetheless, we will not miss the mark by much if we cast a large 
net and cite three purposes of education that are generally in the 
forefront when enlightened people talk philosophically about the 
ideal expectations of education. They are: I} cultural transmis
sion (passing on the society's accumulated wisdom, values,~ ideals, 
and procedures; 2) individual development (intellectual, spiritual, 
moral, physical, aesthetic, social); 3} equality of opportunity 
(i.e. equal access to jobs in the labor force). 

Those constitute, generally speaking, the professed goals of school
ing. They are what might be called the philosophical goals or mani
fest goals or overt goals. They are the goals that are cited by 
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committees and commissions and professional educators. However, 
there are two other goals of schools that, while not openly sanc
tioned as institutional goals, are so well recognized by those 
who think seriously about schools that articulating them is no 
longer considered possessing cynical or radical perspective. One 
of these goals is simply providing a safe place for young people 
to be so that the society can attend to its adult chores without 
being encumbered by youth underfoot. That is known as the "baby
sitting" function, and in that vein secondary schools are known 
as "holding pens" or "aging vats." Educators have come to more 
or less formally refer to that as the "custodial function." 

The second of these covert purposes is the preparation for the adult 
roles ·which society has created. Socialization, training in appro
priate behavior norms, of the young has been one of the primary 
tasks for all civilizations. Modern industrialized nations have 
relied on the school systems to perform this function. From this 
perspective it is clear that schooling is a systematic processing 
mechanism which instills in students the appropriate aspirations, 
values, expectations, and habits to prepare them to keep homes, 
raise families, consume products, and work at the available jobs. 
The latter role has gained the attention of the revisionists and 
is g7aphically d~picted in the title of Joel.spring's.~he Sorting 
Machlne. Preparlng young people to take thelr place ln the work 
force is a result of the process of schooling rather than a result 
of subject matter instruction. This psychological preparation for 
the type of existing jobs is best known as the "hidden curriculum." 
In The Third Wave, Toffler refers to this purpose as the "covert 
curriculum": "It consisted -- and still does in most industrial 
nations -- of three courses: one in punctuality, one in obedience, 
and one in rote, repetitive work." Even if we set aside the asser
tion that the covert curriculum is in fact an intended outcome of 
the powers that control schooling, it is hard to escape the con
clusion that the social relations of schools closely parallel the 
social relations needed in the work force and the argument that 
this is a basic function of schools is certainly compatible with 
the massive Career Education movement of the 1970's which had as 
its primary purpose the preparation of all students for the world 
of work. 

Whether intended or not, the schools clearly do attempt to provide 
a long training period in punctuality, obedience, an~ repetition 
of boring tasks ~ . The furor over the schools in the 19fiO I S and early 
1970's was less about the curriculum of schools than about its ob
session with conformity and rules and about the arbitrary and de
grading treatment of young people. And whether intended or not, it 
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is the case that the environment of secondary schools and the 
environments of places of work are characterized by striking sim
ilarties -- repetition, routine, top-down authority, and the lack 
of opportunities for creativity and self-assertion. Clearly if 
one can "get along" in school one should have no difficulty getting 
along in the world of work. 

Those who do not get along in school or on the job are much more 
likely than those who do to be involved with the juvenile justice 
system. The purposes of the juvenile justice system are basically 
"treatment" and "rehabilitation." Yet, two fundamental criteria 
used to assess whether treatment and/or rehabilitation have taken 
place are getting along in school and/or holding a job. In that 
sense, the juvenile justice system has no distinct purposes of its 
own, rather, it reinforces the expectations of the school. For 
our purposes here we can call these covert purposes of the school 
and the juvenile justice system -- the custodial role plus the 
preparation of a disciplined work force -- the social control 
function. 

The popular outcry about the "break-down" of the schools and the 
juvenile justice system is chiefly focused on their increasing 
failure at social control. While falling test scores concern many, 
it is the realities and images of juvenile violence, kids on the 
streets, turnstile justice, teenage pregnancies, drug use, alcohol 
use, etc. that capture the headlines. The young are out of control 
is the collective fear, and the various law-and-order campaigns 
reflect a widespread urgency to get them under control. 

Part 2 

ON GROWING UP 

The schools as well as the juvenile justice system had no chance, 
not a prayer, for success. If, in fact, the two systems had managed· 
to provide, routinely and peacefully, an adequate environment for 
the development of our children, we would have had to overhaul 
drastically our concept of human nature, of what it means to be a 
healthy girl or boy, and of what a fully functioning adult looks 
like. It takes no complicated theories of human development to con
clude that the needs of young people cannot be met by institutions 
that ~ystematically remove them from the mainstream of life and then 
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expend most of their resources on containment policies and 
practices. 

What are the needs of the young? Dare we say? To probe into what 
it means to be fully human is a task fraught with hazards. It 
takes us into the far.thest reaches of psychology, philosophy, and 
religion. Yet to avoid the task is to be bewildered by what fre
quently seems to be bizarre and self-destructive behavior so com
mon among our young people. It is not the purpose of this paper 
to explore and define the essence of human nature. Though Kant 
has stated that the question, "What is man?" is unanswerable, 
throughout the ages writers, philosophers, psychologists, and 
social and political theorists have attempted to explain human 
nature. Indeed, each and every individual who works with young 
people, be they teacher, high school principal, counselor, proba
tion officer, judge, half-way house director, social worker, police 
officer, or parent, has, either consciously or unconsciously, some 
image of what a person should be, some conception of·what it is to 
be a human being. When we use the term delinquent we are referring 
to a person who has violated the norms and rules established by our 
society. We can take some comfort in the fact that we have legal 
definitions of what a delinquent is. But are we satisfied in de
scribing a nondelinquent as one who does not break the rules? Is 
there anyone among us who is comfortable in saying that the essence 
of being human is obeying the current dictates of society? We ex
pect more from human beings than mere compliance. We are aware that 
humans have tremendous, and by and large untapped, creative and in
tellectual potential, that human beings have an unbounded z·est for 
life, and that people have a desire for intimate social relations 
with one another. Is there anyone who can deny that young people 
need an environment which provides them with love, self-direction, 
and commitment? Those concepts, although known by a variety of 
other words -- intimacy, autonomy, involvement, connectedness, self
esteem, self-actualization, affection, attachment -- seem to run 
through any and all theories of human development. 

It is precisely the lack of sufficient doses of those essential 
ingredients that make growing up so difficult today. Urie 
Bronfenbrenner (1980) insists that, "In order to develop nor-
mally a child nee.ds the enduring, irrational involvement of one or 
more adults in care and joint activity with the child. In short 
somebody has to be crazy about the kid." Yet, the past century has 
seen a steady dropping away of the potential for that kind of stead
fast love and devotion. The cultural developments of the past cen
tury have relentlessly lessened the number of adults with whom 
children interact in a close, loving relationship. Not only are 
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there fewer grandmothers, grandfathers, aunts, uncles, cousins, 
and siblings around, but the time and functions available are 
less likely to provide opportunity for intimate and productive 
involvement. Family life is fragmented: parents work away from 
~h~ home, both parents work, and there are more si.ngle parent fam
ll1es. In the home, technology and mass production have reduced 
the time and labor needed to clean, mend, repair, make, haul, cre
ate, fix, share, chop, milk, shear, gather, plan, feed and build, 
significantly reducing the need for adolescent energies in the home. 
And in the process, the functional interactions among family members 
are decreased. And what time is available for interaction is fre
quently given over to television, which vastly circumscribes the 
interactions. 

As the family slowly began to loosen its functional bonds with 
young adults, so did the local community. It is easy to romanticize 
the s~all towns of years ago. Evidence abounds that the "community 
spiritll that we have presumably lost today, but frequently attribute 
to former communities was accompanied by ignorance, boredom, mean
ness, corruption, and insensitivity. For whatever their virtues 
and vices, those smaller rural co~~unities were more accessible to 
the adolescents than are our more urbanized, specialized, compart
mentalized and physically segregated communities of today. In 
earlier times adolescent labor was needed on the farm, in the stable, 
in the home, in the stores. Young people moved more readily from 
totally dependent children to significant roles in the community. 
At ages fourteen and fifteen young boys were interacti.ng with men, 
emulating their ways, learning the harsh discipline of the struggle 
for survival. Young girls were learning the ways of the home, the 
farm, and especially the kitchen. They stood side by side with the 
older women of the household. Everyone was expected to contribute 
to the productivity of the family. In short, the adolescent had 
both feet planted firmly in the activities of the community. When 
the community experiences were bad, the adolescents, like the rest, 
suffered the consequences. And when the community life was good, 
they shared the bounty. In either case, their identities were in
extricably tied to the daily life of the. community. 

Not so today. Communities are no longer characterized by small 
farms, by small businesses, and people who know each other and who 
suffer together, fight together, hate together, and love together. 
Rather, they are places of systematic segregation: the young in 
kindergartens and nurseries, the old in nursing homes~ the factory 
workers in plants, the families ~n the residential area, the doctors 
and dentists in the medical centers, the shopkeepers in the mall, 
the poor in the depressed area, and the children in the schools. 
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Each place is geographically set apart and generally inaccessible 
to anyone other than the employees and clients. Added to this 
separation we have a mobility rate that features families moving 
once every five years, further weakening the glue that makes a 
community a familiar and available place. 

It is more than coincidence that during this century compulsory 
school laws emerged during times of labor surplus. While it is 
hard to fault the legislation that freed children from the mines 
and mills, compulsory schooling, coupled with other changes in the 
work environment, has systematically excluded children from close 
involvement in work. And work, to the degree that it is productive 
and meaningJul, has been the basic source of identity and social in
teraction throughout recorded history. 

In addition to physically removing them from the lathe, the butter 
churn, the sewing machine, and the plow, we have also segregated 
young people from most of the work settings. Specialization, big 
business, suburbs, large schools set apart from the community, com
muting, industrial parks, shopping malls, and similar forms of seg
mentation have virtually removed children from work environments. 
Therefore, they not only lost whatever identity and self-esteem 
that productive work provides, but they also lost the opportunity 
for close association with the farmer, the craftsperson, the seam
stress, the factory worker, and the doctor or midwife. 

This case must not be over-stated. Statistics will show that many 
high school youth, perhaps as many as half, hold part-time jobs. 
But, while these jobs provide spending money and some use of energy, 
we cannot expect the part-time work available to school-attending 
youngsters to provide the growth-producing experiences they desper
ately need. That is, as the Special Task Force Report to the 
Secretary of HEW, Work in America and other resources indicate, the 
quality of jobs in the United States is causing widespread concern, 
particularly among those involved in mental health. Even jobs held 
by adults have become characterized by routine, top-down authority, 
repetition, and loss of opportunities for creativity and self
assertion. It seems likely that the part-time jobs available to 
the young -- fast food workers, sales clerks, stock people, delivery 
people, typists -- are even more devoid of potential human fulfill
ment than are jobs for the adult society at large. To the extent 
that work has been the source of identity, self-esteem, and a feel
ing of connection with the larger community, our society is rapidly 
eliminating that potential for adolescents. 

A steady consequence of the evolution of each of these institutions 
-- family, work setting, community -- is the erosion of the 
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adolescent role. In each instance the opportunities for purpose
ful social and economic work, for intense interaction with adults, 
and with the acquisition and use of competencies have been reduced. 
Systematically, our culture has delayed the time at which these 
opportunities become available to young people. There are few 
clear cut lines between boyhood and manhood, girlhood and womanhood. 
In our diffuse, unceremonial, individualized, do-it-yourself, urban
industrial society, young people have few expectations spelled out 
for them. 

As if the holding back of adolescent energy and the interfering with 
the struggle for self-clarity were not serious enough, the develop
mental process is further affected by the earlier maturation of 
adolescents. Progress in the medical and nutrition fields has pro
duced adolescents who are healthier and bigger and who reach sexual 
maturity earlier. The liberalization of sexuality coupled with 
massive bombardments of sexual stimulation by the media also add 
fuel to an already passionate, paradoxical, fearful, curious, ener
getic, and everchanging personality. The urge for sexual outlet 
comes earlier, is stimulated more, and still is severely restricted 
and not channeled elsewhere. The consequence of the cultural shifts 
already cited, coupled with the earlier maturation, is the creation 
of a period of life that is hopelessly explosive. Young people in 
this country are emerging from puberty having been fed, vaccinated, 
vitamined, clothed, titillated, stimulated, aroused, and energized 
more than the young elsewhere, and at the same time we have drasti
cally reduced the roles and human interactions that might give mean
ing to all that preparation. Instead, we, the American public, sent 
tnem to secondary schools, and therein steadily increased the ex
pectations of the schools and now suffer the consequences. In short, 
the schools are becoming total care institutions. Over the past 80 
years the schools have moved from an institution that served part of 
the kids, part of the time, for part of their needs, to an institu
tion that strives to serve all children for all their needs for vir
tually all of their youthful years. The juvenile justice system is 
simply a back up to that function. 
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PART 3 

THE INHERENT CONTRADICTIONS 

Due to the multiplicity and all-inclusiveness of pux~oses,and,the, 
isola'cion from the family, both the schools and the Juven1le Just1ce 
system house incompatible missions. It is this interrelationship, 
this shared catch-22, perhaps more than any other relationship which 
unites the two systems and renders them indistinguishable. 

SELF-DIRECTION VS. SOCIAL CONTROL 

Much of the anguish and acting out of you~g people comes, from be~ngs 
who feel boxed in, pushed and pulled, man1pulated, and c1rcumscr1bed. 
They are expected responses from people who are inherently self
directing, seeking control over their own destiny. We could well 
call it self-assertion, or a desire for autonomy. But whatever label 
we use to identify that universal striving for control over one's 
life, its manifestation runs counter to the social control function 
of both schools and the juvenile justice system. 

That is not to say that self-direction is supreme and that youth do 
not need guidance, controls, and restrictions. Rather, it is to 
point out and underscore that the self-direction needs of young 
people vastly outstrip our society's ability or willingness to pr~
vide appropriate opportunities for their expres.5io~.Or" to P';1t 1t 
another way, the social control demands of our sO~lety r';1n aga1nst 
and over the need for young people to test, exper1ment w1th, and de
velop their own self-·direction. 

I could draw upon endless examples, but I'll settle for one. Cle':lr
ly a properly functioning sense of self-direction calls for a POS1-
tive self-concept so that inner urges for self-direction can be , 
trusted. The-development of a positive self-concept is generally 1n
cluded in the philosophical posture of all educators and juvenile 
justice workers alike. And, further, doing well in school is con
sidered to be a primary source of gaining a positive self-concept, 
given that society offers few other settings,whe:e a~olescents c':ln 
legitimately succeed. Yet, secondary educat10n 1S h1ghly compet1-
tive by design. The A, B, C gra~ing system, c~ass :ankings, and 
college board scores are all des1gned to help 1dent1£Y the better 
students. And thos.e comparative processes effectively identify the 
poorer students also. Which, of course, they must. Lesser able 
students must be identified in order to have a comparison for success. 
In short, the structural design of schools limits the number of 
young people who can be successful. 
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This self-defeating feature of school is not a new idea; it has 
been a source of contention for as long as we have had schools. 
But no one has yet figured out a way to require extensive schooling 
without the heavy handed use of competitive grading and ranking. 
As long as educators and juvenile justice workers look to the schools 
as the primary means of positive self-concept, they are fighting a 
losing battle. School rewards are a zero sum game -- when someone 
wins, someone else must lose. 

It is the process of schooling that makes self-direction so diffi
cult. The school must take the young out of the surrounding neigh
bbrhood, lump them together, and keep them in the school yard for 
six to eight hours a day. In order to do that efficiently, the 
process has become standardized, routinized and formalized. Self
direction efforts, in a society that finds self-direction incon
venient at best, perhaps even intolerable, have in the main, run 
asunder. 

We would like our children to grow and become able to make decisions, 
to think for themselves, to be individuals. However, we put chil
dren in a box. We give them little help, support or opportunity to 
develop these skills, or the self-confidence which underlies their 
effective use. Furthermore, if students show their independence too 
soon, or in an individualistic fashion, they are typically punished. 
Youthful behavior which would be considered normal in any other set
ting is frequently labelled a "discipline problem" if it takes place 
in school. We want children (adolescents) to. know their place, sub
mit to external authority, defer to the "wisdom" of adults until such 
time as the adults deem through some mysterious process that children 
have magically come to the time when they can and must show their in
dependence. 

" 

COMMITMENT VS. SEGMENTATION, 
ISOLATION AND PREPARATION 

William James wrote in his essay, "What Makes a Life Significant": 

The solid meaning of life is always the same ideal 
thing -- the If:arriage, namely, of some unhabi tual ideal, 
however special, with some fidelity, courage, endurance; 
with some man's or woman's pains. And, whatever or when
ever life may be, there will always be the chance for the 
marriage to take place (James, 1954:286). 

109 



p 

f 
I think James wrong'~ There is little chance today for young people 
to make the commitment of which he speaks. The "relentless pursuit 
of an ideal" for adolescents must await until adulthood. (And of 
course this promise goes unfulfilled for many adults, and adoles
cents, perceiving this, may even give up on the premise.) A com
mitment requires opportunities for meaningful, purposeful, useful 
tasks that lend themselves to significant amounts of time and energy 
expenditures. A lifestyle given over to going to school in order 
to prepare to enter society at adulthood does not encourage and 
support commitments. 

The idea that those formative years should or could b~ given over 
to preparation for later life is fraught with psYcfio'.i'ogical rami
fications. A cursory examination of adolescents would make a dis
interested observer skeptical that such a passionate ~nd volatile 
period of growth could be contained by years of preparation for some 
future tasks. John Dewey wrote: 

... Now "preparation" is a treacherous idea. In a certain 
sense every experience should do something to prepare a 
person for later experiences of a deeper and more expan
sive quality. That is the very meaning of growth, contin
uity, reconstruction of experience. But it is a mistake 
to suppose that the mere acquisition of a certain amount 
of arithmetic, geography, history, etc., which is taught 
and studied because it may be useful at some time in the 
future, has this effect, and it is a mistake to suppose 
that acquisition of skills in reading and figuring will 
automatically constitute preparation for their right and 
effective use under conditions very unlike those in which 
they were acquired (Dewey, 1967:47). 

The ~reacherousness of the idea of "preparation" and the lack of 
attention to their present needs, is now being made manifest in the 
statistics of adolescent behavior; namely apathy, suicide alcohol-.. ' lsm, drug use, erlme, violence, and similar responses that indicate 
a sense of loss, of alienation, of self-hate. 

Looking back, we should see that it was predictable. Schools were 
most successful when they did not have to succeed, when there were 
ed~cational alternatives -- the farm, the factory, the apprentice
ShlP -- and when there were other avenues to social and economic 
advancement and when a nonschooling lifestyle was viable for an 
adolescent. If the "preparation" curriculum of 1900 or 1940 became 
too stultifying or psychologically unbearable for a youngste~, he 
or she merely left the school and joined the community in another 
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rol~. Today, in the almost total absence of alternative community 
roles,' the young people who would have left school in any former 
era are still there. They remain in school under protest, lacking 
~eaningful options, and they expend much of their energies maintain-
7ng ~ youth culture that is aimed at meeting some of the psycholog
lcal needs so totally unavailable to them in the adult culture. 
This youth culture, mostly unassisted by enlightened and compassion
ate adults and thoroughly exploited by the mass media, has become 
a most powerful influence on adolescents. 

In short, adolescent behavior is a product of their being system
atically isolated from the community; from being subjected to a 
"preparation" schooling that provides both limited and contradictory 
psychological rewards; and from the formation of a youth subculture 
that, at best, is superficial. We did not design that; it just 
happened. Our attention fixed on more pressing issues, we evolved 
an economic and social system that has no meaningful roles for them. 
We have rendered them obsolete. We have disinheri.t.ed them. How 
dare' we still wonder why young people are disposed to a loss of ego 
strength, cynicism, skepticism, irresponsibility, apathy, and vio
lence to themselves and to others. Their behavior patterns reflect 
the behavior patterns of disinherited people in all places at all 
times. 

A notable characteristic of youth is its paradoxes: the idealism 
and the cynicism, the rejection of authority and the emulation of 
idols, the striving for individualism and the rigid loyalty to peers, 
the abundance of energy in some situations and the lethargy and 
apathy in others. Exuberant gaiety, laughter and euphoria make place 
for depressive gloom and melancholy. It is this writer's view that 
much of that behavior can be attributed to the loss of identity that 
has accompanied the erosion of meaningful adolescent roles .and the 
opportunity for commitments. Not knowing who they are and who they 
aren't or who they are becoming, they exhibit seemingly incongruous 
behavior in their search for clarity and meaning. They also lash 
out, frequently randomly, in frustration and anger, at the society 
which has disowned them. Surely they are not living up to our expec
tations, and in that sense, they are disappointing us. But, if one 
posits a reasonable benevolence, or at least a neutral one, to human 
nature, we can find fault in the society and not in the adolescents. 
That is, if we assume that young people would rather, given equal 
opportunity, be a part of the dominant culture, be economically and 
socially productive, be accepted and respected by their neighbors, 
be creative rather than destructive, apd be desirous of sound mentai 
and physical health, then we have to assume that somehow we have 
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blocked their opportunities to choose these behaviors. Erik Erikson 
raises that specter when he states: 

For the longest time we have failed to see that the 
gelinquent adolescent, too, if looking for a chance 
to conform ito some subculture, to be loyal to some 
leader, and to display and develop some kind of fidel
ity. We cannot treat them as the police and courts 
often do, as "naturally" inferior people with exclu
sively negative values. There are very few really bad 
people in the world, and I think they can be found 
among those who misuse youth. Those who become de
linquent have simply been sidetracked because we fail
ed them, and if we fail to recognize this fact, we 
lose them (Evans, 1969:39-40). 

And we have failed them. Unable to find meaningful positive iden
tities, many choose negative ones that, for whatever their incon
veniences, have the virtue of clarity and certainty. 

Perhaps the first scholar grounded in psychology to blatantly chal
lenge,the circumscribed lifestyle we afford adolescence was Paul 
Goodman. His blistering survey of the relationship between society 
and youth, Growing Up Absurd, printed in 1956, cited the lack of 
basic community adolescent roles as the fundamental need. 

This brings me to another proposition about growing up 
and perhaps the main theme of this book. Growth, like 
any ongoing function, requires adequate objects in the 
environment to meet the needs and capacities of the 
growing child, , .. It is not a "psychological" question 
of poor influences and bad attitudes, but an objective 
question of real worthwhile experience. It makes no 
difference whether the growth is normal or distorted, 
only real objects will finish the experience. (Even in 
the psychotherapy of adults one finds that many a stub
born symptom vanishes if there is a real change in the 
vocational and sexual opportunities so that the symptom 
is no longer needed). It is here that the theory of 
belonging and socializing breaks down miserably. For it 
can be shown -- I intend to show -- that with all the 
harmonious belonging and all the tidying up of back
ground conditions that you please, our abundant society 
is at present simply deficient in any of the most ele
mentary objective opportunities and worth-while goals 
that could make growing up possible. It is lacking in 
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enough .•• work ... It is lacking in the opportunity 
to be useful. It thwarts aptitude and creates 
stupidity (Goodman, 1960:12). 

Unable to find meaningful and productive activities in which to 
test their competencies, many of our young people exhibit bizarre 
behavior. They crave mastery, excitement, challenge, passion, 
intimacy, involvement, and a sense of belonging. The legitimate 
routes "to satisfy these needs are narrow -- namely hecoming a good 
student in a ,family and a society that values exten led education. 
Those who are unable or unwilling to walk that path must thwart 
their enormous appetites and "cool ont" their disruptive vitality, 
or they find other, usually socially unacceptable, outlets. 

The obsoles<:::ence of adolescence perspective presented above suggests 
that the "problem" of youth is generally not a problem that resides 
in the educational system. Admittedly, the schools are the target 
of ever-increasing amounts of crime and vandalism, but that has to 
do with the fact that the young spend inordinate amounts of time 
there and that the inability of that institution to meet their needs 
genera'tes in the young bi tter feelings of anger and resentment. As 
desperately as these schools are in the need of democratization, it 
is silly to think that any internal reforms will solve the funda
mental cultural problem of our disinherited young. Inschool reforms 
merely serve to temper the frustrations brought about by the cul
tural changes that culminated in a "preparation" role for young 
people. The youthful needs for intense and significant commitments 
runs counter to our attempts to segregate, isolate, and subject them 
to over a dozen years of passive school preparation. 

LOVE VS. AGENCY CARE AND 
PROFESSIONAL YEARNINGS 

In the final analysis, in spite of imaginative institutional innova
tions and experimental designs and in spite of heart wrenching 
efforts by human servicte workers and educators, it may simply not be 
possible to buy the kind of love young people need to flourish. I 
know of no more consistent research finding about youngsters' who per
sistently harm others than that they do not like themselves, and 
love seems t9 be an irreplaceable antidote to self-disapproval. And 
here I speak not of the naive "love" so typical of the beginning 
teacher or youth worker, who believes that simply dousing disaffect
ed youth with "love" is a magical cure. I mean the stronger stuff, 
the kind Bronfenbrenner implies with his "someone has to be crazy 
about the kid." I mean the soul touching intimacy and caring that 
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is a by-product of shared commitments, perceptive respect, inter
twined ideals and successes and failures, the love that is welded 
by mutual dedication to serious long-term activities. It just may 
be, the burden of human beings that nothing else will do. Self
respect precedes the extension of respect and concern for others. 
And love seems to be indispensible to self-respect. 

Can an agency offer love? Bureaucratic love?? The evidence for 
such is meager. Which is not to say that teacher-s, coaches, street 
workers, counselors, forestry camp workers, and probation officers 
can't have significant impact on the youth who fall under their 
jurisdiction. But it is to suggest that to the extent that youth 
in trouble need love, institutions are ill-equipped to provide much 
assistance. 

The yearnings of educators and juvenile justice workers for profes
sional status is counter productive to the love and attachment needs 
of youth in trouble. Historically, professionalism has worked the 
other way. Attachment and love are characteri.zed by mutual respect, 
person-to-person interaction, self-disclosure, shared knowledge, and 
intimacy. The very nature of professionalism implies privileged 
status, esoteric knowledge, and formal relationships (the "bedside 
manner" is intended to be a formal relationship with a veneer of 
warmth and caring). A professional relationship is one devoid of 
attachment and love (to become emotionally involved is, in fact, to 
slip out of a professional relationship). Professionals have "cases" 
and "clients." Professionals diagnose "needs" and prescribe 
"treatments." Hardly the makings of love and emotional attachment. 

PART 4 

ON TAKING OUR YOUNG SERIOUSLY 

In a sense the schools and the juvenile justice system are doing 
okay. Within the limits of the cont~adictions in which they are 
embedded, they are about as effective as institutions can be exp~ct
ed to be. Of course, we can putter here and tinker there, cut cqsts 
here, allocate more money there. We can put a few kids in forestry 
camps, in canoes, on mountain tops, and in igloos, and that will be 
about as effective in curbing undesirable behavior as those things 
can be expected to be. We can tuck more kids into store front al
ternative schools, re-intensify our efforts on phonetics, require 
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at least one ten page essay a week to try to curb eroding writing 
skills, change the name of vice-principal'to associate head-master, 
and all that will work and not work. We can get tougher in court, 
reopen secure de·tention facilities, throw the book at juvenile of
fenders, and establish family courts. Each of these renovations 
may work -- either reduce harmful behavior and/or actually work to 
deve19P healthier young people. But we have no reason to get all 
fired up about the chances of any of those cutting deeply into the 
problems of youth. If there were isolated patches of young people 
acting out in harmful ways, we might have reason to hope that tin
kering would fix it. However, when significant amounts of a nation's 
age group give out persistent signs of serious distress, it is time 
to refocus our attention. The kind of signals we are getting from 
our young -- the apathetic and suicidal as well as those breaking 
and entering -- flag something fundamentally wrong. We need to re
frame the questions we ask. 

1. What steps need to be taken to integrate the young back 
into our society? 

A devilish question for at least two reasons. First, the answer 
presumably lies outside the purview of any single political body. 
That is, gathering up the young from the farms and mills and streets 
and placing them in segregated institutions was an evolutionary 
process that took over a century to complete. That a stroke of a 
pen CQuld make any inroads on that is unlikely. However, it is 
time to recognize that the concept of systematic formal schooling 
through age seventeen is no longer useful, and it hasn't been feas
ible for a·t least the last twenty years. Attempts to continue the 
presen.'!: set-up ,are going to require significant repressive measures. 

The second reason why the notion of reintegrating the young into 
the mainstream of our culture is a troubling one is that it is not 
a particularly healthy culture at the moment. Those of us who are 
chagrined by the standardized, routinized, and desensitizing pro
cedures of schools have little reason to take heart over what we 
see in the corporate world. Nonetheless, it seems jarringly evident 
that massive schooling as we now know it doesn't work (that is if 
our goal is to provide an enriched, humane environment for young
people. A colleague of mine reminds me that if the role of school 
is to prepare young people to live in a bureacratic and alienated 
world; then the schools are quite successful.) 

That is not to suggest that we suddenly desohool society but that 
we have overdone it and now need to back off. This idea has been 
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around for a lon.g time (Paul Goodman told us that in Growing Up 
Absurd in 1956). But it is not enough to simply drop back on 
formal schooling, because there are so few meaningful options for 
young people in our society as it is now constituted. As we cut 
back on the hours or days or years of schooling as we now know it, 
we need to also create new roles for the young. 

2. What are the implications for deinstitutionalization in a 
society without viable communities? 

During the past two months I have visited several small residential 
treatment centers in Massachusetts. These small private agencies 
have sprung up as a result of the deinstitutionalization process 
started in the early 1970's by Jerome Miller, then Director of the 
Division of Youth Services. (Some people consider the term 
"deinstitutionalization" a reactive term, they prefer "communitiza- I 

tion" as a more proactive concept.) While the small, more intimate 
nature of these facilities are clearly more inspiring than the for
mer large, repressive reform schools, they still seem out-of-place. 
It was hard for me. to put my finger on it at first. There are 
pleasant and bright walls, attractive posters, a coffee '~, the 
quiet clicking of a ping-pong game. Yet is seems spooky ·t.o me. 
Then it hits -- the isolation and loneliness. Even while located 
in the center of town or on the edge of a crowded suburb, there is 
no integration with the community -- because there is no community. 
There is a shopping mall, and a business district, and a residen
tial section, but they do not add up to anything to which a small 
group of troubled youngsters can attach themselves. And isn't 
attachment what communitization is about? This lack of attachment 
opportunity does seem to put serious limitations on the potential 
impact of any program theoretically d~signed to be integrated into 
an on-going community. 

3. Can the organizational structure of the juvenile justice 
system be rearranged more appropriately to reflect and en
courage a coordinated effort? 

The juvenile justice system seems to be more of a non-system than a 
system. Its piec~!s -- probation, courts, camps, detention centers, 
lock-up facilitie~, private agencies -- do not seem to interrelate 
in either a philo~sophic or practical way. It is hard to distinguish 
between treatmen~', rehabilitation, alternatives to school, punish
ment, and scare ~~ctics. And these are clearly radically different 
notions. 
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The ramifications of juvenile justice not being a cbherent system 
as now practiced confuses everyone -- kids get mixed messages, play 
one agency against the other, get lost in the system, and laugh, 
jeer and cry at the catch-22 goings-on; juvenile justice personnel 
work at cross-purposes, get hopelessly tangled between professional 
yearning and the attachment needs of kids, experience frustration, 
cynicism, and burn-out; the media and the public at large are dis
traught and critical. 

I lean toward making the court system a separate legal entity. It 
seems to me that the need of society to protect itself from the 
hurtful behavior of the young, and the need of ·the young to be 
seized and restrained from committing hurtful acts, is different 
i~ kind from the rehabilitation, treatment, educational, and cus
todial functions of the juvenile justice system. In fact, these 
latter purposes are philosophically inseparable from the enlarged 
purposes now assumed by the schools. It does not seem like a par
ticularly wild idea to suggest that the juvenile justice system 
(~etting aside the court system) and the educational system could 

merge and operate as one agency. Recent legislati'on ("Chapter 766 
Regulations" in Massachusetts and "Public Law 94-142") has consid
erably broadened the legal responsibility of school districts to 
provide "appropriate" educational programs for individual students. 
Even now, before these laws have been significantly implemented, an 
outsider would have grave difficulty distinguishing between the 
schools and school-like programs of the juvenile justice system and 
the various alternative schools and programs operated by the public 
schools themselves. In short, the evolutionary trends that have 
fueled both the juvenile justice system and the public schools have 
also served to guide them into similar and identical programs and 
activities. 'Therefore, I recommend that the court (whether or not 
there is a separate juvenile court) only retains jurisdiction over 
juvenile behaviors that would be crimes if committed by adults; 
that status offenses be eliminated from the court's jurisdiction. 

A PROPOSAL: EXPANDED ADOLESCENT ROLES 

W~ now need to recognize that schooling is not a satisfactory means 
of development for all adolescents nor of the total development of 
any single adolescent. Nor is there any reason to believe that the 
labor market, the traditional next step for those who leave formal 
schooling, will somehow manage to absorb the young who reject school 
0.1' are rejected by it. In fact, we h~ve reason to believe it will 
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become worse. The Committee for the Study of National Service in 
their 1979 report' You'th and the' Needs of the Nation wrote: 

Former Secretary of Labor Willard Wirtz believes that 
the employment prospects for youth will continue to 
deteriorate in the 1980's. Already discernible forces, 
he predicts, will work i.ncreasingly to squeeze young 
people out of the work force and isolate them from mak
ing a satisfactory transition from schooling to work. 
Among these forces: increased participation rates in 
labor force by adult women; increased participation 
rates by non-white adults; a trend toward later retire
ments from the, work force; the growth of international 
industrial competition; and increasing mechanization 
of labor, particularly at the semi-skilled levels. In 
addition, both legal and illegal immigration may work 
against improving or even sustaining the prospects of 
semi-skilled young people during the years of initial 
entry into the work force. Wirtz suggests that answers 
to this problem will not be found in the traditional 
forms of employment and that a new national youth pol
icy will be required (Committee for the Study of 
National Se!vice, 1979:61). 

In short, ou~ society has evolved to the point where neither 
formal schooling nor the private labor market sector offer appro
priate answers to the growing passivity and disaffection of our 
young. Rather the challenge to our society, and not just to our 
schools, is to create new roles for adolescents, to restructure 
our societal institutions so that adolescents have meaningful 
tasks, meaningful relationships with adults, and meaningful op
portunities for being creative, productive, useful_ 

The following twelve activities are not intended as precise models 
ready for implementation. Rather, they are samples of the kinds 
of activities that I believe are appropriate for both the develop
ment of our youth and the revitalization of our communities. Just 
how they would be organized and adminis,tered would be a function 
of local conditions. 

These activities are not designed as preparation for more schooling 
nor are they designed for learning career or job skills (of course, 
meaningful experiences will help prepare students for each, since 
whatever broadens and deepens a person will be integrated in all 
experiences that follow, including schooling and career development). 
The primary purpose, however, is to design activities that will 
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enable the young to become more trusting of themselves, more 
insightful into the inequities of our system, more open to ex
perience and to each other; to help them formulate problems that 
are of current importance in their own lives; to guide them in 
an attack of those problems; to help them ,reach conclusions on 
a more stable basis than before; and in so doing helping them to 
discover and create 'who they are. 

1. Ecological Projects. Every city, town, and crossroads 
has felt the impact of commercialism run amuck. Need we spend 
much time listing the rivers, parks, fields, woods, ponds, and 
mountains that are in need of cleansing? 

2. Aesthetic Projects. Similarly we have badly neglected the 
opportunity to beautify our nation as we harvested, all too often 
wantonly, its resources. We now have the funds and the youth power 
to step back a moment from our productive pursuits to pay due at
tention to beautification concerns. Virtually every community in 
America could lift the spirits of its citizens if our young people 
could apply paints, peonies, and picket fences to the premises. 

3. Cultural Events. One model would be for fifty students 
to take six months off to produce two or three plays. They could 
make the props, play the parts, and perhaps even write the scripts. 
The same idea could be applied to music, dance, flower shows, art, 
etc. The use of radio and TV are equally adaptable as the local 
stage facilities for purposes of generating a public audience. 

4. News Reporting. What town wouldnit gain by having a TV, 
radio, or newspaper operated by a group of adolescents. The intent 
would not be, of course, to compete with the commercial produce.rs, 
but to augment them by offering another perspective. 

5. Inventing Projects. We could set up laboratories for the 
purpose of enabling inquisitive young scientists to experiment with 
ideas that interest them. 

6. Human Services. There is much evidence that in this most 
communicat±lon-bli tzed nation we are suffering from acute cases of 
loneliness. Through the systematic segmentation of the young and 
the ill and the old, we have placed artificial barriers in between 
people who are much in need of one another. Elderly people need 
the young, and the very young need the adolescents, and the ill 
and depressed need the healthy and spirited. Compassionate and 
thoughtful people could readily devise schemes for bringing these 
now separated groups togethe,r for extended periods of time. 
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7. Arts and Crafts. We need but provide space, materials 
and legitimacy to get adolescents to spend endless hours working 
(in the best sense of the word) with wood, metals, leather, plas
tics, glass, rock, and all the rest of the earth's products that 
have enticed the creative spirits in people throughout recorded 
history. 

8. Construction. There is much need for building projects 
that the profit economy does no't deliver. The young need play
grounds, the elderly need rooms remodeled and everyone needs a tool 
shed. What better mixture of people and materials can there be 
than when a crew of three girls and three boys (between twelve and 
ninet.een years old, or such) help an elderly couple turn an attic 
into a greenhouse? 

9. Skill Development. Adolescents crave mastery. What better 
way to spend the time period from, say fifteen and a half to sixteen 
and a half than learning electronics, or stereo repair, or carpen
try, or small engine repair, or cookery, or cattle raising, or bike 
repair, or photography? Such skill oriented programs would have as 
their aim the growth and development of the young people involved -
attending to the social, spiritual, and aesthetic needs, as well as 
the 'technical. 

10. Academic Sabbatical. One of the sheer joys of the academic 
profession is the sabbatical, an adult moratorium designed to enable 
and even encourage people to lose themselves in some self-selected 
project. We can readily extend that concept to young scholars who 
might want to spend six months studying black history, feminism, 
sail boating, astronomy, or whatever. 

11. Travel. The potential for enabling young people to spend 
several months in other towns, states, and countries is virtually 
unlimited. Why should a "year abroad" be restricted to the inde
pendently wealthy? 

12. Operate a Business. There are already models allover the 
country where young people organize, set up, and operate a business. 
It s.eems, intuitively, to offer the kind of experiences needed by so 
many of our young who currently spend incalculable amounts of intel
ligence and energy in ripping off someone else's business. 

These twelve ideas are almost randomly selec·ted . Any benevolent 
adult could quadruple the list in a matter of minutes. Once we ex
tend our thinking beyond formal schooling and part-time jobs as ,the 
appropriate alternatives for young adults, we literally burst forth 
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into a galaxy of creative opportunities., l1.hic~ on~s are the best 
for a given group of young people at a glven tlme lS dependent on 
local ·conditions. 

Clearly one of the joys of initiating these projects is that in 
most cases they involve an interaction with an inst~tution badly 
in need of the involvement. This mutual advantage lS, of course, 
what makes the projects so attractive. That is, while adolescents 
need to be models for the younger children, the younger children 
need adole'scent models. While the adolescents ::1eed the wisdom and 
understanding of the aged, the aged need to give wisdom and ~nder
standing. While adolescents need to clean rivers and mountalns, 
rivers and mountains need cleansing. While adolescents need to 
build, refurbish, and paint, there is much that needs to be built, 
refurbished, and painted. 

Guidelines , 

Clearly the implementation of such a program depends on the.c~mmit
ment and creativity of those involved. Therefore, the speclflcs of 
any program need to come from the participants. These guides may 
be helpful. 

In an effort to terminate the limited use of adolescents and to re
integrate them into growth producing experiences in our community, 
we need to develop activities that will enable adolescents: 

1. to manage effectively their own affairs (e.g., t~me ~tili
zation, finances, learning environments). Through a ~ombln~tlon of 
increased family affluence, full-time schooling, and lso~at~on.from 
the community we have tended to reduce adolescent self-dlsclpllne 
and to protect young people from the consequences of.th~ir decisions. 
We need to provide experiences where those characterlstlcs can be 
developed in settings where failing is not seriously harmful. 

2. to interact with people of differing ages. A sixteen year 
old has a lot to teach a seven year old, and a lot to learn from a 
seventy year old, and interestingly, of course, the reverse is also 
true. 

3. to have others dependent on one's actions. We maintain 
our young in a state ot dependency long after they feel the need to 
establish joint and sole responsibility for their actions. 

4. to have interdependent activities directed toward collec
tive goals. The strong need to belong, to share, to be a part of, 
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and, to identify with go unmet in a society grounded in individ
ualism and competitiveness. 

5. to be creative in ways that culminate in finished products. 
Peoples in all times in all cultures have drawn, carved, sculptured, 
sewn, painted, built, and used their hands and imaginations in an 
inexhaustible number of self-expressive ways. Our culture encour
ages standardization, consumerism, and passivity, and we must ac
tively pursue the means to creativity, for "those who canriot create, 
mUpt destroy." 

6. to gain competencies -- without necessarily rooting them in 
a career preparation. No scholar of adolescent behavior warits to 
reduce id~ntity simply to what one can do, but neither do qny ignore 
the necessity of being good at things -- whether that be mathematics, 
gardening, sewing, cooking, plumbing, radio repair,dancing, or what
ever. For far too Long we have squandered our youth by validating 
only those competencies that lead to a job or further success in 
school. 

7. to interact actively with other cultures, other races, other 
lifestyles. Few who have travelled, lived abroad, or shared commu
nally with people different from themselves can deny the broadening 
ef~ect of those experiences. Perhaps the process of finding out who 
one is, is intertwined with finding out who one isn't. 

8. to give unselfishly of one's time, love, energies. One of 
the delightful paradoxes of adolescents is their appa~entpreoccu
pation with self and their predisposition to make herdic sacrifices 
for others. The latter tendency can easily be fiust~ated in a so
ciety where competitive schooling and profit seeking are 'predominant. 
We need to identify the already existing situations where the young 
can openly and trustfully give of themselves. 

Implementation 

My long-range view is that the role of the public scbools be reduced 
to the formal kind of education it can best provide. And c.oncurrent
ly the amount of time that young people attend there al~o be reduced. 
The experiences that I am recommending that will make up the expanded 
r~les of young people will probably best be dorie by institutions de
slgned solely for that purpose. However, 'in the short run these 
activities may have to be initiated and administered by t~e public 
schpols. With that long-range view and short-rang~ reality in'mind 
I have recommended two ways to proceed. The first is for the federal 
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government to promote, initiate, and support experimental programs 
within the public school system. The second, a more encompassing 
and radical notion, is eventually to set up a young adult institu-
tional arrangement separate from the public schools. . 

As an Extension of Schooling -- These transition experiences aren't 
intended to replace formal schooling. Rather they are to comple
ment it, broaden it, enrich it, give it heart and soul. Nor is it 
to suggest that we separate out students who don't do well in regu
lar school and place them in a separate environment. It is to sug
gest that we alter the time of all students rather than reclassi
fying some students and selecting them for new programs. 

These expanded role concepts can be, and have been, called any num
ber of things. Internships, social action, projects, experiential 
learning experience, cooperative education all come to mind. For 
our purposes here, let's call the idea an "Immersion Semester" to 
signify an in-depth experience that is part of the formal school 
experience. Secondary schools could Jimply include the Immersion 
Semester in its school program, and perhaps even as part of grad
uation requirement, just as so many units of English, Physical 
Education, or Home Economics is required. The idea is hardly new. 
Medical schools require internships, schools of education require 
practiee teaching, and Antioch requires a year long field experience. 
The concept of a required application of formal schooling is as old 
as school itself. To the extent that our secondary schools aim at 
creating both a self awareness and a social awareness, an intensive 
application experience is both historically consistent and solidly 
grounded in learning theory. 

Two Models -- The structural possibilities for an Immersion Semester 
are numerous. A cursory glance at the possibilities reveals at 
least the following: a) A sophomore going to a near-by elementary 
school two afternoons a week to tutor 3 fifth graders; b) a junior 
going to a nursing home every Thursday between 1-5:30 to write 
letters for or read to the elderly; c) f~ve seniors giving 6 Satur
days to construct a tool shed for a neighborhood grandmother; d) 25 
seniors taking one semester off from regular school and producing 
a weekly newspaper to be dis'cributed at a nominal charge in the 
local community. Examples are endless, however they seem to break 
into two categories that are consistent with the secondary school 
operations. Some of the Immersion Semester opportunities can fit 
into the regular school schedule, while others require a temporary 
suspension of regular school attendance. 
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Immersion Semester as Part of Regular School -- In this cate

gOl?y would be all those experiences that can be done in 1-4 hours 
each day, or on one or more days a week and which do not disrupt 
regular school attendance. In these cases, the Immersion Exper
ience could almost be considered a class taken for credits. Ideally 
this class would be integrated into one of the departments of the 
school, so that coordination and supervision of the program would 
be done by ·teachers who have a commitment to that sort of activity. 
Assigning such supervision to a school-wide coordinator is to lose 
much of the spirit and continuity available in these experiences. 

Immersion Semester as a Sabbatical Experience -- The more prom
ising (i.e., richer, deeper, and more intense) category of Immersion 
Experience is that in which students would leave the regular school 
program for a one or two semester in-depth experience. This struc
ture multiplies the opportunities for expanded roles. 

This model also has the powerful advantage of enabling teachers to 
share in this concept. Teachers could equally well be re-assigned 
for one or two semesters to place, supervise, and coordinate the 
Immersion Experience. For example, if 20 students were to leave 
school for the fall semester to organize and operate a wooden toy 
business, two business teachers could be assigned to them. They 
would be relieved of classes that semester and only held responsible 
for the activities of the 20 students. In these days of increasing 
t8acher depression and burn-out, this program could be as valuable 
for potential teacher renewal as for student involvement. 

BEYOND SCHOOLS AND JOBS -
ONE FINAL RECOMMENDATION 

E'or the past ten years it has been popular to talk aboutj'transi tion" : 
How to help young adults make the transition from school to work. The 
federally initiated and funded career education movement, launched in 
1971 by ·then Commissioner of Education Sidney 1-1arland, gained sub
stantial support as a much-sought-af~er transition program. Yet this 
program has been least successful ir he secondary schools, precisely 
where a transition program ought to have its greatest impaC": The 
reason for its failure is, I believe, clear. The "Transiti6n" ar
gument is based on assumptions that no longer hold. It assumes 
that the life of young adults is to be some combination of formal 
schooling and jobs in the private sector. When many young people 
are unemployed and out-of-school it is assumed that better transi
tions are needed. Yet ten years of Career Education seems to have 
made no significant impact (and the problems and ineffectiveness of 
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CETA and Job Corps are legion). Perhaps i't is time to recognize 
that formal schooling and private sector jobs are inadequate as 
developmental institutions for the young. Inadequate in three ways: 
first, formal schooling has severe limitations as a total care in
stitution; second, the private sector simply does not have ample 
jobs for all young adults; and thirdly, there is no reason to be
lieve that private sector employment is anywhere near compatible 
with the developmental needs of young adults, even if jobs were 
plentiful. 

Therefore, I recommend we begin to think of youth programs that are 
neither formal schooling nor private sector employment. The idea 
is not new; as mentioned earlier, in 1910 William James called for 
an Industrial Army in his eloquent essay "The Moral Equivalent of 
War." The Civilian Conservation Corps of the New Deal era was 
probably the first implementation of such an idea in this country. 
The Peace Corps, Vista, and scores of local programs offer varia
tions on the theme. I believe the Report of the Committee for the 
Study of National Service, Youth and the Needs of the Nation, is an 
excellent presentation of the argument for the emergence of new 
social roles for young adults. 

While it seems inappropriate to try to be very specific as to the 
structural details of such a radical shift in how we raise our young 
in this country, I do have three strong suggestions. 

1. Locally Controlled. I am recommending nothing short of a 
new addition to our concept of education. Call it what you will -
Youth Service, Community Involvement, Civilian Conservation Corps -
it is to be a normal part of growing up in the United States. There
fore, like the traditional school system it is to be an integrated 
institution of every community. Its specific form and shape will 
come from the needs and aspirations of the local community. 

2. Separate From the School System. At first glance it seems 
inordinately sensible that such a youth prQgr~m simply be plugged 
into or attached unto the local school systems. Yet, those of us 
close to schools have reason to suggest otherwise. In short, the 
schools are already overwhelmed with expectations; school teachers, 
by self-selection and training tend to be subject matter focused; 
and the youth programs recommended here are Ito be integrated into 
local affairs and action oriented. (As mentioned earlie:r; contem
porary communities are fragmented and relatively inaccessible to the 
young, and therefore a primary function of this program is to inte
grate the young into the community.) It is not to be expected that 
school teachers have such inclinations or skills. 
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This point cannot be overstated. Schools tend to be future oriented. 
Curriculum developers, be they school te.achers, foundations, or text
book publishers, develop materials on the perceived needs of the so
ciety at some future time. This program is to be intensely partici
patory, designed to meet the present needs of young adults. 

Urie Bronfenbrenner has recommended a similar program. He calls it 
a "Curriculum for Caring. 1I In addressing the structural design for 
his idea he writes: 

To carry out this curriculum for c<;lring requires exper
ienced adult personnel, thorough training, and close 
supervision to insu:L'e high standards of care and service, 
since the well-being of vulnerable individUals is often 
at stake. Who will function in this supervisory role? 
One fact is clear; it cannot be the teachers in our 
schools. Not only do many of them lack the necessary 
experience and skill, but the great ~ajority of them 
are immensely overburdened. Along with their instruc
tional responsibilities, they are often required to be 
policemen, bookkeepers, youth recreation leaders, and, 
in an increasing number of instances, substitute parents. 
To find qualified implementers for curriculum for caring, 
we shall, therefore, have to look outside the school to 
those members of the larger society who are experienced 
in this regard -- parents whose children have grown, 
senior citizens, and the many single persons for whom 
caring has been a life long hobby (Bronfenbrenner, 
1979:60). 

3. Federal Models. While the nation does not lack for isolat
ed models of effective community-involvement programs for young 
adults, these models do need to be highlighted and promulgated. The 
primary reason for this need is that the traditional idea of formal 
school giving way only to a job is so much a part of our conventional 
wisdom. Breaking that model will be difficult, and the federal gov
ern~\lent has more forums from which to encourage the concept and as
sist in the implementation,. 

4. Funding. Ultimately this program should be funded as are 
the public schools -- local funds augmented with state and federal 
monies. However, given the nature of local funding sources and the 
traditional way of conceptualizing education it seems unlikely that 
the, initial thrust can come from local funding sources. Therefore, 
I r'ecommend that the federal government provide seed funds for model 
programs with the long-term view of haying these programs integrated 
into local community youth care programs aD9, funding processes. 
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CONCLUSION 

The director of a small alternative school for teenage boys in 
trouble told me recently, "We are in the dark ages working with 
these kids." Yes, there is truth in that. There is much we don't 
know about the ecology of human development, especially when we 
are limited to more or less passive school-like settings. But I 
believe the director's statement is essentially misleading -- there 
is much 'that we do know about creating environments that maximize 
the opportunities for human development. Much of it is relatively 
simple-- it has to do with attachment, support, meaningful joint 
activities, tolerance, patience, affection, and joyful settings. 
We lack not the knowledge, but the will. Many of the present 
"treatment ll and IIrehabilitation" activities that fail to show pos
itive results under sophisticated research evaluations, are solid-
ly grounded in both theory and,intuition. But the process by which 
many of them are implemented is hopeless. Serious efforts to pro
vide enriched environments for youth, especially those emotionally 
scarred, have t9 do with long-term integrated arrangements, con
sistency, and continuity amid a network of supportive relationships. 
All too often treatments are short-term, disjointed, inconsistent, 
and carried out in relative isolation. It is our processes that 
remain, in the dark ages, not our knowledge base of human develop
ment. We structure interventions on false assumptions. We see 
the unacceptable behavior of our young as signs that they need to 
be fixed (lltreated ll ) and returned to their normal environment. Yet 
many of our short-term IItreatment ll ideas, rather than being abandoned 
as ineffective, need to be built into our culture. That is what it 
means to take our young seriously . 

Bronfenbrenn~r writes: 

Learning and development are facilitated by the par
ticipation of the developing person in progressively 
and more complex patterns of reciprocal activity with 
someone with whom tha'cperson has developed a strong 
and enduring emotional attachment and when the balance 
of power gradually shifts in favor of the developing 
person (Bronfenbrenner, 1979:10),. 

How many of our educational or treatment or rehabilitation efforts 
can even begin to meet those conditions? It is not that alternative 
schools and forestry camps and street workers are incompatible with 
Bronfenbrenner's criteril't. It is that our implementation is based 
on a model of short term treatment, whereas the need of young people 
for heal thy emTironments is a long term proposition. 
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On Scnools: 

I cho~e not to list references for my thoughts on the philosophies, 
pract1ces and problems of secondary schools. From 1960-1968 I 
taught at Bellevue High School in Bellevue, Washington. From 1970-
1981 I have been training secondary school teachers at the Univer
sity of Massachusetts, and have been intensely involved in in-service 
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work in secondary schools throughout New England. It has be'come 
virtually impossible for me to' identify the source's of my ideas 
about secondary schooling. I do know, however, that I am partic
ularly indebted to the writing of Paul Goodman and Edgar Z. 
Frie.denberg. They have persistently str~tched my thinking and 
have helped me to make sense out of my experiences. 

Interviews: 

During December 1980, and January and early February 1981 I inter
viewed two dozen people who work within the juvenile justice system. 
While the:y are not responsible for the viewpoints expressed in this 
paper, they did. help to shape my thinking. 
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