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Preface

In January 1978, the United States Commission on Civil Rights
sponsored a consultation to study the problems of battered women

and domestic violence. During two days of hearings in Washington,
D.C., panels of experts presented papers and testimony on topics
including the causes and treatment of domestic violerice, the role of
law enforcement and the courts, support services and social interven-
tions, and the federal role. Participants included researchers,
practitioners, attorneys, and representatives of federal agencies
sponsoring demonstration efforts to serve victims of domestic violence.

Although grassroots organizations for several years had provided
various types of supportive services in response to the needs of victims,
the hearings identified the often fragmented nature of the responses
of public-agencies--social services, juvenile and criminal justice,
mental health, and medical services--to the needs of victims and
their rights to protection and safety. Perhaps most important was
the apparent unwillingness of. the criminal justice system to recognize
battered women as victims of crime and the system's inability to
coordinate other service providers to assist victims. In effect, the
nature of institutional responses and the public accountability of
service agencies were major focuses of the consultation. The
consultation provided one of the first opportunities to thoroughly
examine the issues raised in considering whether to develop public
policies and services to aid families troubled by domestic violence.

At the hearings, the Law Enforcement Assistance Administration
(LEAA) identified its role as a leader in developing the first national
demonstration program specifically designed to assist battered women
and other victims of domestic violence. Beginning in 1977 and
continuing through 1980, LEAA allocated over-$8 million to clarify
the role of the justice system in preventing and controlling family
violence and to improve its ability to coordinate with other agencies
to respond to violence in the home: ‘

During the consultation, LEAA expressed the hope that its discretionary
grant program in family violence would provide program models that,
states and local communities could replicate. The LEAA initiative
included six projects funded under its Victim/Witness Program in

FY78, and 11 additional projects funded under the Family Violence
Program in FY79. One FY78 project was not refunded. Nine additional
projects were funded’in FY 80 for a total of 25 projects funded under
the Family Violence Program over three years. These projects
represented a comprehensive experiment in public policy; they
reflected an attempt to test a variety of program models and policy
initiatives aimed at preventing and reducing family violence, including
two projects funded to intervene with sexually assaulted children.
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Consistent with its Congressional mandate to assess the impacts of
family violence and the sexual exploitation of children and adolescents,
the QOffice of Juvenile Justice and Delinquency Prevention (QJIDP)
awarded a grant to the URSA Institute to conduct a national evaluation
of the demonstration program. The evaluation was designed to provide
information on viable program approaches and services to legislators,
policy makers, and to communities wishing to develop services for
victims of domestic violence. The evaluation also provided projects
with data for decision-making on service delivery and program
management. A major evaluation goal focused on changes in institu-
tional responses--from the justice system and medical, legal, and
social service sectors--as well as in community attitudes toward
domestic violence that resulted from project efforts. In addition, the
evaluation assessed a range of client outcomes as a function of project
and other institutional services received, and family characteristics.
Evaluation findings describe and suggest the optimal role of the justice
system, in coordination with other agencies, in family violence inter-
vention.

This report is the last of four analytic reports from the National
Family Violence Evaluation. The First Interim Report (November,
1979) analyzed the history and development of the LEAA Family
Violence Demonstration Program, from its origins as the Citizens
Initiative Program through early funding in the Victim/Witness Program
to categorical funding as the Family Violence Program. The report
analyzed organizational development, structural features, and service
components of the demonstration projects. Also, the report
documented the initial effects on.systems and communities of imple-
mentation of the Family Violence projects. ‘

The Second Interim Report (Septembér, 1980) presented data and
information to measure and describe project operations and services.
The report presented data on project characteristics and inputs,
including funding, staffing, organizations, service components, client
populations, and environmental characteristics such as domestic:
violence legislation and geographical area. Project services to
clients were also described. The report concluded with an analysis of

P oject and client characteristics which identified the major
analytical dimensions to represent project typologies and activities.

The Third Interim Report (June, 1981) presented characteristics of
clients arrayed by project. Those associated with individual projects
were able to view various characteristics of their client population as
well as to contrast those attributes with the national aggregate.

Data included in the analysis derived from the Initial Assessment
form of the PMS. It is important to note that these data were
obtained by staff at each site from among some proportion of indj-

- viduals who requested project assistance and do not purport to

describe the etiology and dynamics of family violence. The PMS data
reported were supplemented by information gathered during client
follow-up interviews, which form the core of the client impact study.

ii
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.\..;,.,,’ The Final Report consists of three volumes. Volume I: Analytic { ;j"“
Findings reviews several topics. First, we examine the history and w,a‘?'y

operations of the LEAA Family Violence Program Initiative, including
demonstration project characteristics (organizational and staffing
patterns, funding levels, intervention designs, services provided), case
ﬁharactesistics (vichtim and assailant demographics, relationship '
istories, violence histories, the incident leading to project contact) : ‘ ' 1 1
and assess the over influence of federal inputs ogn prﬁjeéts' activities. ; : 1 T h e F a’ m I I y v I O I e n C e P r O g r a m
We also present the primary impacts of the 23 Family Violence | 5
p;})jectséin tsrr;:s of client outcomes, justice system changes ' . | ° .
affected, and the continuation of projects and service components : . -"S l P b l S ! A
subsequent to the grant period. VglurJne I concludes with repcommenda- O C ! a J O k‘ e m 4 0 C : a Ctl 0 n
tions for policy development, services and programs that will promote 3 '
more effective and efficient responses to the problem of family
violence, and a research agenda for the future. Volume II: Case
| Studies presents descriptive "life histories" of ten "core" projects, a
i representative sample of the demonstration projects which were
: selected for intensive scrutiny. The case studies trace these ten
d'iverse projects from startup through implementation to their situa-
tions at the conclusion of the federal experiment. As such, the volume
supplies narrative depictions to complement the analytic assessments
] offered in volume I. Finally, Volume [II: Appendices contains supple-
mental information, including: the evalution's principal data collection !
forms; more detailed service descriptions; relevant legislation from
Q } the ten "core" project states; and distributions of basic client
- - characteristic data across the 23 projects.

Family Policy and the Discovery of

e

Violence in the Home

I W
&

The past quarter century has been characterized by increases in
government intervention in many aspects of society, from poverty to
polluion. Much attention by government has been to problems brought
about by population growth. The post-Eisenhower era witnessed a
nearly 50% increase in the labor force. The United States was
challenged to absorb this increase without major economic or societal
impacts. Both unemployment and inflation rose only moderately
during the period, and remained well below international levels--only
successive leaps in world energy prices reduced society's ability to
more aggressively meet this challenge (Schwarz, 1983). Nevertheless,
the federal government has remained an active force in American
social and economic life in the last two decades.

x O
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B One consequence of these major demegraphic shifts has been a funda-
mental change in the fabric of American family life. Between 1960
and 1979, the proportion of married women in the labor force with
children less than six years of age more than doubled, from 18
percent of all women in the workforce to 43 percent (Gilbert, 1983).
Over nearly the same interval, divorce rates rose 112 percent; by
1979, nearly 50% of all marriages ended in divorce (Gilbert, 1983).

! N - By 1980, 18 percent of families with children were headed by a single

L e ~ parent, typically a woman, with little or no support from the other
) ' ( 35 parent. Simultaneously, the proportion of the elderly living with
/f{’/‘ 7 / ' : | :
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"their children declined by nearly half, while the percentage of "senior"

citizens (over 65 years of age) in the population nearly doubled.
Increasing support for government intervention in family issues has
resulted in part from these extraordinary changes (Gilbert, 1983).

Help for families during this period generally took the form of economic
support. Social Security, Medicare, and other entitlement programs
were accompanied by income supplements such as food stamps, cash
grants, and tax credits. Social services--job training, nutrition, day
care, Head Start--were developed as "people" investments, designed

to help individuals become economically productive members of society
(Lasch, 1979). Basic family functions, such as childcare and education,
were increasingly externalized. The emerging policy, then, supported
government intervention to ensure the well-being of families, in part

to cushion the socic-economic impacts of changes in demographics,
technology, and culture in the post-war period.

These profound changes in family economic policy were gradually
accompanied by closer attention to family social policy. The growth
of social services in the 1960s, designed primarily to wrestle with
extrafamilial social problems such as crime or substance abuse,
focused public policy not only on the economic behavior of famillies,
but also opened up the family as a social institution amenable to
public scrutiny. Thus, family behaviors and social roles became
issues of public policy. What had been condoned because it was
"srivate" was now defined in a social context and placed in the public
domain. Accordingly, family interactions cecame subject to social
interventions and sanctions (Wexler, 1982).

THE DISCOVERY OF WIFE BEATING

Until the mid-1960s, when public policy began to look behind the
closed doors of family life, few people considered the home--and
especially, marriage--to be other than "a compassionate, egalitarian,
peaceful affair in which violence played ro part" (Wardell et al.,
1983). Two major trends in this era raised doubts about this tranquil
view of American family life. The "discovery" of. child abuse in the
mid-1960s focused public attention on violence in the home. Vedical
and sociological research confirmed the existence of a "battered
child syndrome" while other research documented the incidence,
severity, and frequency of violence toward children (DeFrancis et
al., 1967). The re-emergence of the women's movement at that time
made visible the use of physical force as a conflict resolution tactic
within the family, and elevated it to prominence as a social concern
(Straus, Gelles, and Steinmetz, 1980). By the early 1970s, numerous
studies of wife beating and spouse abuse had been published (see, for
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exam_ple, Goode, 1974; Sprey, 1974; O'Brien, 1971; Gelles, 1974;
Martin, 1976; Roy, 1977). A new social knowledge of family life
emerged, and for the first time brought forth underlying issues of
violence and power in the family.

'As interest and concern for domestic violence grew, research activity
into the extent of violence in the home also increased. Yet the actual
extent and dynamics of family violence are still unknown--family
vu?lence remains difficult to study due to traditions regarding the
privacy of family matters and its extraordinary sensivity. In turn,

tl_we range of consequences are also yet to be determined. The family
violence research of the past decade provides a {irst glimpse into the
scope of the problem.

Incidence and Prevalence--The Home as a Battleground

Early research aimed at establishing the incidence, prevalence,

correlgtes, and the "socially patterned nature" of family violence

(Hotalmg and Straus, 1989). During the mid-1970s, several studies
appeared which established spousal violence as a widespread s
phenomenon, and part of the way of life of many.families. -Straus,

Gelle§, and Steinmetz (1980) estimate that nearly 23% of all couples
experience physical violence during their relationship, or about one in

six (16.6%) every year. This means that about 1.8 million women are
beat_en annually by their spouses or partners. These rates were

confirmed in several other studies. A Spokane, Washington study also
placed the victimization rate at 28% (Kuhl, 1980), and a telephone

survey of Kentucky women estimated the violence rate at 21%

(Shuiman, 1979). A study of randomly selected households in south-

weste™n Pennsylvania found that 35% of the women had experienced
violer.ze by their husbands (Frieze et al., 1980). There is general agreement
tt:nen, that between one in five and one in three women are victims of ’
violent crime by their partners or husbands.*

The frequency of spousal abuse within violent homes offers another
perspective. Straus et al. (1930) report a median of 2.4 incidents
anpually among the couples who reported any violence at all. Two-
thirds of their sample reported more than one incident during the
year: 19% reported two beatings during the year: 16% reported three
or more, and 33% reported five or more. Gelles (1974) estimated
that 26% were violent between six times per year and daily.

pr,eve,r, these.data_ should be cautiously interpreted for two reasons.
First, most family violence research considers any violence (from

::’;\

*Straus et al. (1980) also identified violence by women against
men in their survey. However, the extent and consequences of
violence by husbands is far greater. Women tend to be violent less
often and usually as retaliation or self-defense mechanisms.

I-3
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slapping or hitting through attempted ,murder) as spgusal wqtelgcr:‘i:
(Frieze et al., 1980). It also appears th_at couples who arekv1 i~
tend to be of two types: either quite violent (once‘a wee c1>r Tgso-
or "mildly" violent {on rare occasions or never) (Frieze et 3 o 1980;
Staus et al., 1980). Second, these general data on the mcxh en.c:el
spousal assauit may underreport the. actual incidence of P gsxca e
violence among couples. Many studies look only at margle colup e
and, therefore, fail to account for divorced or separate (Scoup esl973)
are currently experiencing violence or have In :chg pastf Frlausé 7 .
Single people or remarried persons who were VLgun:is OA vio enUIet
previous marriages or relationships are also omitted. Asa resuit,

_according to one researcher, the actual percentaﬁg/e of coupleslmth
" somlz violence in their relationship may be 50-60% of all couples

(Strfaus, 1973).

Other data portray a battering family »yith more than one yxc.tlrr: of
violence. Recent findings of the American Humane.Assomanon s .
national child abuse study show that in at least one in four reporte
child abuse incidents, there is some evide.nce of spousal asc'isault as
well (Alta, 1978). Although the dat; are inexact and base onhr}fdn-
random samples, evidence is emerging that sibling vu;legce, Ct%c
abuse, and retaliatory violence (v101en§e committed by _olmes i
violence victims in retaliation to physical abuse) frequently occur

(Straus et al., 1980).

Victimization surveys and police reports (reported crimes, calls for

service) are an important source. of information about family violence.

‘ i - hat nearly 55% of
National Crime Surveyv data fror 19?'3 76 reveal t 3
laléll ilncidents of violence between intimates go unreported (BJs, 1980).

About 50% of spouse abuse cases are reported (Gaguin, 1978). Violence

betwe en "intimates" included numerous disput_es between estranged
coupl..s and/or disputes between adults and minors whobwer: vr:grr;-en
strangers. Shulman (1979) found that only one in ten abuse men
ever called the police. Unlike child al_)use reporting statutes, \:i lis'ld
mandate certain agencies and professionals to report suspectle1 c lt
abuse and ‘neglect cases, reports of spogsal .v1olence are usua %'tnq
mandated.* 1f reported to police, faraily violence cases are often .
recorded in several non-crime categories. Usually, they are repor;_e
as family fights or domesic distprbapces. Also, most police rec;oarses
keeping systems fail to distinguish stranger frqm po?-stylajnge;re .
Accordingly, accurate estimates of wolgnce mtbm‘ amilies

difficult to obtain,.without directly asking the victims.

*A number of states now mandate recording by law enforcement
of domestic violence against spouses. According to sate law gnft%rce-
ment authorities, New Jersey recorded over 15,000 incidents in the
first nine months of 1983.
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Despite the apparent underreporting by both agencies and victims,
the "new social knowledge' of family violence yielded a disturbing
and ironic picture of American family life. What is intended as a
refuge for intimacy, love, and nurturance may actually be an institu-
tion which is a source of injury, pain and possibly lethal. It also may
be a teacher of violence, whose consequences are still unknown. Once
opened to public scrutiny, the family was identified as the site and

source of violent crimes whose victims overwhelmingly are women
and children.

The Consequences of Family Violence

Violence in the family can be lethal to participants or to intervening
police officers. Nearly 10,000 homicides each year (about one in
four) are familial, and half of those are between common-law or
married spouses. A 1977 Police Foundation study showed that in 85%
of Kansas City homicides, police had responded to previous domestic
disturbance calls at the address of the suspect or victim, and to five
or more previous calls in half the cases (Meyer and Lorimer, 1977).
Nearly a third of Atlanta's 1972 homicides stemmed from domestic
fights (Gelles, 1974). McCormick (1977) found that nearly 40% of
Chicago women who had killed their husbands had been severely beaten
by them. Spouse assault apparently makes a substantial contribution
to this country's atypically high homicide rate (Sherman, 1983). The
occurrence of police injuries and fatalities during family disturbance
incidents also is well documented (Loving, 1980).

The impacts of family violence on children in the home and during
their later adult life point to some alarming trends. Numerous studies
have {etermined that violence as a problem-resolution method is
learned, and that one does not necessarily have to be rewarded for
violent behavior in order to learn it (Gelles, 1977). Recent research
has identified a correlation between violent childhood experiences
and experience as an adult of either being victimized or becoming an
abuser (Martin, 1976). The AHA (1979) study showed that child abuse
and spouse abuse are highly correlated. Children in violent homes are
at risk either for removal to foster care, physical or emotional abuse,
or for learning violent behavioral patterns that may emerge in adult-
hood (Owens and Straus, 1975). Fagan et al (1983) found that violent
delinquents often came from homes with spousal, siblin{f, and/or child
abuse. Numerous studies have shown that spouse abusers were raised
in violent homes (Roy, 1977; Kuhl, 1980). Potts et al. (1979) found
that child abusers frequently were exposed to violence in the home.
Career criminals often were victims of violence as children (McCord,
1979; Petersilia, 1980). Finally, abuse during pregnancy is common,
and is often the most serious (i.e., injurious) type of abuse for victims
(Martin, 1976; Straus, 1979). [t has been described as invitero child

abuse.

e
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Yictims and Assailants

Although spouses tend to beat each other in about equal numbers
(Straus et al., 1930), most research has identified women as the
victims of family violence. The type of violence directed toward
women, and the injuries they receive, are far more severe than the
sarne actions against men (Frieze et al., 1980; Straus et al., 1980;

Gelles, 1979). According to the Straus and Frieze studies with randomly

selected populations, victims tend to be:
e women,
between 20 and 28 years of age,
with average to below average education levels,
as often working as unemployed,
but often with few material or economic resources.

However, the problems in underreporting and the selectivity of most
research populations complicate any analysistof victim or batterer
characteristics. Victims come from diverse social class, racial,

ethnic, and sociceconomic backgrounds. Most have at least one child
and many are socially isolated (despite being employed) (Fagan et al.,
1980b). Spousal violence was reported in one study to be most common
among young families with several children and in another, among
non-white younger, urban families. Although alcohol abuse by
assailants is present in many cases, there are no data to support
alcohol abuse as any more than a correlate of domestic violence.

An increasing amount of research on spouse abuse has focused on the
psycho-social characteristics of victims and their assailants and the
nature of their relationships (e.g., Walker, 1979). This research has
identified a number of correlates of violent behavior in the home,
such i's alcohol abuse, generational patterns, economic and other
types >f stress, particular types of power relationships in the couple,
and poor sexual relationships. Based upon her clinical experience,
Walker (1979) has profiled victims and abusers. Low self-esteem,
stereotypical attitudes about battering and sex roles, and severe
stress reactions characterize both victims and batterers. Victims
also suffer from guilt and believe that little can be done to stop the
violence (including police or other types of intervention). Batterers
tend to blame others for thier problems and behaviors, are extremely
jealous, condone their own violence, often present a dual personality,
and use sex as an agressive and esteem-enhancing act. :

In sum, the "discovery" of spousal abuse coincided with the expansion
of social policy in the 1960s to include family behaviors.* Through

*Stark and Flitcraft (1983) note that the "discovery"” of family
violence in the 1970s is hardly new. "Virtually every 20 years...the
popular press has joined women's groups and charitable organizations
to denounce wife-beating, child abuse, and related forms of family
violence in the strongest terms" (page 330).

I-6

both feminigt activism and medical attention to battered children,
public attention turrnied to battered wives as part of a growing concern
with rape, sexual abuse, and violent crime. Researchers examined

not only the epidemiology of family violence, but also the profiles of
victims and abusers. The scientific study of family violence increased
as public recognition of its incidence and toll rose. Media attention
focused on battered spouses, often with unfortunate and ironic
consequences (Pagelow, 1978). Nevertheless, attitudes and beliefs
about the family and marriage were consistently challenged. The
privacy of the family gave way to new definitions of "appropriate"
family behaviors, and demands for public policy and social interven-
tions.

FAMILY VIOLENCE--A SOCIAL PROBLEMS ANALYSIS

The process by which a socjal issue rises to the status of "social
problem" often explains the sequence of events leading to the develop-
ment of programs, services, and legislative initiatives to aid victims
of family violence. Having once again "discovered" spouse abuse,
public attention turned to the process of legal and social reform. A
new social knowledge of family life, developed during an era when
social intervention in family life had gained widespread support,
created a context for defining family violence as an urgent social
problem. However, social intervention, whether as policy or
programmatic response, is not an inevitable consequence of a socially-
defined problem (Kalmuss and Straus, 1983). A series of processes

can b-: traced which shaped and influenced public responses to spouse
abuse. In general, these processes take what are initially objective
conditions (in this case, that there is violence in the home toward
women and children) and collectively redefine them as harmful. The
federal response to spouse abuse may be understood within this
paradigm.

Defining Family Violence

Social problem theorists focus on the processes by which issues are
identified, defined, legitimated, and responded to as public concerns
(see, for example, Becker, 1963; Blumer, 1971), The preceding section
traced the identification of spouse abuse as a disturbing phenomenon.
Having emerged from the shadows of family "privacy," the nature of
the problem and its eticlogical roots were subjected to varying inter-
pretations and definitions. As expected, the definitions varied
according to the perspective and interests of the definer. Definitions
ranged from violence against family members (including children and
the elderly, as well as between spouses) to violence against wives.

-7
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Definers included grassroots groups, prdfessionals,/and government
agencies. |

The early definitions were rooted in the experiences and activities of
private and public agencies who saw victims of family violence. Child
welfare agencies saw battered children in increasing numbers as
hospital staff and social workers identified and reported injured
children as suspected victims of abuse. They saw family violence
primarily as a family problem affecting children* and broadened its
definition to include emotional abuse and physical neglect. The
emergence of grassroots programs for rape victims, followed by the
development of shelter services for battered-women, identified large
numbers of adult victims of domestic violence. However, victim
assistance and police crisis intervention programs identified a wide
range of victims, from children to the elderly. Thus, while violence
in the home was widely perceived, there was no unifying approach to
defining the problem and policy responses remained fragmented.**

Governmental activity began the process of legitimating family
violence as a social problem, in part by subtly redefining it to shape
its acceptance as a valid area of state intervention. Just as the early
definitions from "the field" reflected the perspectives and interests
of each sector, the reactions of federal agencies trying to stake claim
to the new social problem were also highly individualistic (Wexler,
1982), Moreover, definitions of the nature and/or causes of family
vidlence were influenced by the mission and interest of each agency.

For example, research in the late 1960s by the American Humane
Association documented the problem of child abuse and neglect. By
the time of the Congressional hearings in 1974, authorizing the .
creation of the National Center on Child Abuse and Neglect (NCCAN),
a pop-ilar definition emerged that child abuse was not a medical,

legal or mental health problem, but a problem whose roots lie in social
factors (unemployment, housing, health) and systemic family dvsfunc-
tion. This view was reinforced by the 1977 NCCAN reauthorization
hearings. Researchers, social workers, and child welfare agencies
gave testimony identifying the varieties of family interventions which
had developed in response to that early definition. Perhaps most
significant is that there was little resistance to that definition from
other public sectors. For nearly a century, the problem of child abuse
has been placed squarely in the dormain of child welfare agencies and
public social services, with the support of the criminal justice system
and medical profession (Schecter, 1982).

L s

_*Later on, maltreatment of adolescents also.was identified.

**They still are, according to a 1982 report by the U.S. Cjvil

Rights Commission, entitled The Federal Response to Domestic Violence.
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While consensus on a definition of child abuse was reached relatively
quickly, this was not the case with violence toward spouses. At one
time, there were attempts to define spousal violence as part of a
broader family violence definition including child maltreatment.
Connections between child abuse and spouse abuse were documented
in several NCCAN-funded studies of child abuse programs. Estimates
of the incidence of spouse abuse among child abusing families were as
high as 38 percent, according to NCCAN's Director (Besharov, 1973).
However, there was resistance from several quarters to the notion
that spouse abuse was rooted in a larger "social service" problem.
With the "re-discovery" of spouse abuse came several competing
explanations of its causes and cures. Each new paradigm spawned a
lively debate, which to some observérs represented a claims-staking
activity by various federal agencies. Wexler (1932) identified three
primary approaches to define family violence which were derived
from early research:

e A 'sick" society causes violence in the home and elsewhere.
Spouse abuse is seen as the result of dysfunctional societal
systems, part of a broad "culture of violence" thesis where
physical force is an accepted method of ¢onflict resolution. In
this view, violence is a cultural norm, and the culture is "sick"
(see, for example, Wolfgang and Ferracuti, {967; Straus, 1973;
Straus, 1976; Gelles, 1976).

e A "sick" family or individual is responsible for violence in the
home. Dysfunctional or deviant families or offenders violate
social norms and laws. Violence, whether at home or toward
strangers, is a marginal phenomenon rooted in family deviance,
conflict theory, or psychological dimensions (take yvour choice).
Behavioral change and social control are prerequisites for
ending violence (abuse). Unlike societal explanations, this
orientation focuses on individual or family interactions rather
than social structure as external events as the locus of inter-
vention (see, for example, Elbow, 1977; Goode, 1974; O'Brien,
1971; Bard and Zacker, 1971).

¢ An ideology of patriarchy and male supremacy is responsible
for all violence toward women (and children), including
pornography and rape as well as violence in the home. Male
power and authority cause violence toward women, and gender
inequalities in the home in particular lead to violence toward
spouses. Family violence is the act of maintaining paternal
authority, and the "sickness" in this case is masculine priviiege.
As primarily a feminist analysis, this orientation calls for
fundamental social changes in gender roles and power (both
economic and political) to stop violence toward women, both
in and.out of the home (see, for example, Martin, 19765
Tlitcraft and Stark, 1978; Dobash and Dobash, 1979; Wardel] et

al., 1983). o
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In sum, while family violence had gained popular recognition as a
social problem, a consensus on definitions was not forthcoming. Early
definitions varied both on causes and on what victims or types of
behavior should be included. For example, some definitions were
limited to violence against wives, while others included any family
member. Feminists saw violence in the home as part of violence
toward women, while others saw violence in the home as part of
societal violence and accordingly a part of criminal violence. While
neglect or emotional abuse (e.g., threats or humiliation) were
recognized as part of child maltreatment, this aspect of family
violence remained an unresolved issue for adult victims. These
contending claims were brought forward into the next stage: the
process of legitimation.

Legitimating the Problem: Federal Interest

Historically, the "nature" of a social problem is subject to continuous
redefinition as it emerges and commands publiciattention (Blumer,
1971). It is the process of legitimation in which an emerging definition
is institutionalized through "official" action by major social institu-
tions, often government. Eventually, program and policy responses
are implemented which reflect this "official’ definition. By tracing
family violence from emergence to definition to legitimation, it
becomes possible to understand the courses of action proposed by

‘various government agencies and the programmatic responses which

grew out of those initiatives.

As described earlier, the new knowledge and understanding of family
violence gave rise to competing definitions. Conilict and debate-over
the de-finition and nature of family violence spilled over from the
resea.ch and practitioner communities into government attempts to
define it so as to design social policy. Four separate federal-level
hearings in an 18 month period indicated strong interest, but yielded
little convergence or an understanding of appropriate responses:

e Commission on Civil Rights (January, 1978),

e House Subcommittee on Domestic and International Scientific
Planning, Analysis, and Cooperation (February, 1978),

e Senate Subcommittee on Child and Human Development
(March, 1978),

e House Subcommittee on Select Education (July, 1979).

The hearings provided important forums for the presentation of
conflicting claims about the causes of family violence and possible
responses. However, a consensus on either causes ©r policies failed
to emerge. Instead, the hearmgs helped to.clarify the positions of
several government agencies. Each went on independently to pursue

~acourse of action consistent with its legislative mandate and agency

oo

mission. (These actions also may be viewed as attempts to "own" %
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farmnily violence, a path followed in other social problems such as

child abuse). By 1979, seven federal agencies had developed programs
or become associated with family violence. Each had developed its
own problem definition and responses.

Social Services Administration, Department of Health Education and
Welfare (HEW) (now, Health and Human Services). HEW defined

family violence as the result of social factors (e.g., unemployment,
health care) which create stress on the family and lead to dysfunctional
family systems. The agency targetted limited funds under Title XX

of the Social Security Act to aid battered women through a wide

range of services, including shelter services.

Community Services Administration, Department of Housing and
Urban Development. Although no agency policy was developed to
"define" family violence, limited funds were made available through
Community Development Block Grants for battered women's services,
including shelter funding.

Employment and Training Administration, Department of Labor.
CETA funds were made available for battered women's services,
again without an "official" agency policy. Funds were used to pay
staff salaries for shelter workers and to pay for job training for
battered women (including stipends). The Women's Bureau of DOL
was an important source of information and assistance, publishing a
Resource Kit and providing knowledge on the programs of other
federal agencies for battered women.

National Institute on Alcoholism and Alcohol Abuse, HEW. NIAAA
viewed intra-family violence as the result of alcohol abuse, and
provided funding through both services and research to support services
for victims of family violence. Shelter services were eligible for
NIAAA funding, through research and demonstration programs to
reduce family violence through alconol abuse intervention.

National Institute on Mental Health, HEW. Viewing family violence

as a symptom of family deviance or individual pathology, NIMH funded
programs to reduce spouse abuse through therapeutic programs to
recude spouse abuse through therapeutic interventions (e.g., counseling).
Training, services, and research were available, through a competitive
grant process. Also, community mental health centers provided services
to violent husbands, victims, and families. NIMH funded the epidemio-
logical studies of Straus et al., as well as post-doctoral fellowships

to train family researchers.
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Office of Human Development Services, HEW.' Thg Office of D.omestlc
Violence was created in 1979 as a policy coordination and clearing-
house for HEW activity in family violence. ODV's role mcludecf e
recommending policies and programs to the.HEW Secretary. Lxmx;e
funds were available for publications, technical assistance, and other

indirect (i.e., non-service) activity. No services were funded by ODV.

Law Enforcement Assistance Administration, pepartment qf Jusnge
(DOJ). DOJ viewed domestic violence as a Crime, and considered gé\A
an act of individual deviance from legal bel:\avwrs. As sgc_h, th?I'L AA
programs focuséd on legal sanctions anc! crime cor)trol pohcy.w »Yo 4
types of LEAA funds were utilized for domestic violence sslrvxieb. .
First, family violence was included as an el}gxble area for oc grant
funds to states and local agencies (Regionai Planning Qn1ts). A variety
of services were funded across the country, frgm training grants to
shelters, police crisis intervention, prosecutorial programs, victim
assistance programs, and counseling programs for Ldent.lfxed spouse
abusers. Second, federal discretionary grants were available
specifically for domestic violence, beginr}ing in l 978. LEAA was the
first and most active federal agency to dlrect'ly fund fgmxl)f vxolgnce
services. Training, technical assistance, and information dlsse{mna-
tion were also funded by LEAA. The LEAA program Is the subject of
this report, and is analyzed in detail later in this chapter and also In

chapter 3.

Several legislative initiatives also attemptgd to clarify federgl
perceptions of domestic violence, and provide funds andr services
consistent with those perceptions. The 96th and 97th Congresses

were a crucial period. In 1978, two bills were mtrods.{ced_; neither
passe-i both houses. In 1980, biils again were introduced in bojch houses.
The C.omestic Violence Prevention and Services Act .of 1980, introduced
in the Senate, provided funds for federal demonstration programs and
state block grants specifically for servlce§ forvbatte{ed women,
primarily shelters. A companion bill was mtroducn_ed in the Hquse.

The bills differed only in their formula for allocations of monies
between state and federal government. Sevgral observers .attrlbt__xted
the defeats to growing opposition to federal mvolv.ements in famll)_/
violence--in effect, an attempt to reprivatize family matters c!esprce
over a decade of federal involvement (Marshner, %9‘79). Lobbyists for
legislation to fund shelters reported some odd pplmcal bgdfellows. q
Ironically, some who generally opposed federal intervention supporte
these bills, seeing them as an attempt to preserve families who had
become irreversibly dysfunctional or as a reprieve for a victim about
to leave.

Two other bills were introduced with the more modest goal of
amending Title XX of the Social Security Act to allow fund.s tobe
used for shelter services for battered women. The companion bills,
one in each house, were designed to stop states from prohibiting such
use of Title XX funds. No additional funds were requested to serve
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this currently unserved group, forcing battered women to "compete"
with other groups for available service dollars. Once again, growing
Congressional opposition to federal involvement in family violence
defeated these bills. Again, opposition to the 1980 bills for federal

aid to victims of domestic violence was premised on the twin ideologies
that family matters were private and excluded from government
intervention, and that federal aid to victims of family violence would
violate the sanctity of marriage and the family.

In sum, the process of legitimating family violence as a social problem
involved a burst of federal activity over a relatively short time. Federal
hearings, legislation, and programs all began within a two to three

year period starting in early 1978. The interest of the legislative

branch and the competing definitions of family violence made it
"available" to a responsive federal agency.” Seven federal agencies
undertook policy and/or programs for spouse abuse alone, while others
also were active in child abuse matters. No single agency could say

that it had taken a leadership role, nor did any agency's definition of
family violence become the prevailing view.

However, it ended nearly as quickly as it began. Before a concensus
could emerge, growing Congressional opposition to involvement in
family violence resulted in the defeat of legislation and the dismantling
of programs. Despite the extensive legislative and programatic
activity in states and localities across the country (Kalmuss and Straus,
1983), the federal government withdrew from the legitimatization
process. For example, ODV and the LEAA program were both defunded
after Fiscal Year 1980. What remained were local programs and new
legisiation designed to comprehensively aid victims of family violence
through increased access to legal remedies and social services.

During this brief era, LEAA had developed and implemented the most
extensive federal response to family violence. LEAA's family violence
activity included, in addition to state/local block grants, federal
discretionary grants, totaling over $8,200,000 in four fiscal years -
through FY1980. Its activities included services, training, media,
public education, and policy/research coordination. It's definition of
family violence gained attention and acceptance, in part because the
LEAA program was the largest and most visible federal response. In
effect, LEAA inherited family violence.

From the LEAA policy initiative emerged what was the first (and

last) "official" plan of action, implementation of policy, and
programmatic response. Family violence had run its course as a social
problem, and its definition and solutions were determined by LEAA.
Family violence had become identified with LEAA, and accordingly,
defined as a criminal justice problem. The appropriate responses

were seen as crime control through legal sanctions, despite the
broader interpretations and responses from feminists and others which
had emerged across the country. '
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The LEAA Family Violence Program

The origins of the Family Violence Program are found in LEAA's
Citizen's Initiative Program and its successor, the Victim/Witness
Program. The Citizen's Initiative Program began in 1974 (FY1975)
and continued until the establishment of the Victim Witness Program
in 1976 (FY1977). In a LEAA paper entitled "An Overview of Victim
Witness Assistance Programs," the progression is referred to as an
"outgrowth." The "outgrowth" notion can be validated from several
perspectives. First, the Citizen's Initiative Program emphasized
citizen involvement in the criminal justice system. One program goal
was for the criminal justice system to "consider and stratify highest
the needs of interacting citizens." Second, these early demonstration

‘ projects established the need for expanded and refined services for

victims and witnesses, and a specific program, Victim/Witness, was
established. Included in this second program was an emphasis on
victims of "sensitive crime™: rape victims, sexually abused children,
and domestic violence victims. With the support and urging from
both feminist and criminal justice constituencies, the domestic
violence and sexually abused children categories were separated out
the following year into a distinct program: Family Violence.* This
history is examined in detail in Chapter 3.

However, the creation of the Family Violence Program, and its
subsequent development and impact, are best understood within the
historical context of LEAA. As described earlier, LEAA's program
began at the same time that federal interest in family violence peaked.
At the same time, LEAA, as an agency, was facing mounting pressure
to justify its continuation. LEAA was created by the Omnibus Crime
Control Act of 1968, and for several years had received relatively
large appropriations. A rather large and complex organization
developed out of the agency's various activities at the federal, state,
and local levels. By 1978, it had become a somewhat controversial
example of federal intervention in social problems. Congress began
to ask for evidence of the agency's impact on crime as justification
for continued reauthorization. LEAA's criminal justice constituency
across the nation lacked the influence to counter criticism of waste-
ful bureaucracy, and ineffective programs.

*The definitions of victims and family violence varied from the
Victim/Witness Program to the Family Violence Program. Rape victims
were not included in family violence (apart from marital rape), but
domestic violence was explicitly defined to included the elderly.

Also, victims of extra-domestic violence--specifically, sexually abused
children--continued as target populations for the two child sexual
assault programs which were transferred from Victim/Witness to
Family Violence funding. : :
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In this context, LEAA's interest and entry into family violence served
several purposes. First, the definition of family violence as a criminal
activity allowed the agency to logically extend its jurisdiction into
that area. LEAA's earlier involvement in Citizen's Initiative and
Victim/Witness Programs provided strong precedent for the agency's
involvement with victims. By adding family violence to the agency's
agenda, LEAA sought to justify its continuation at a time when critics
openly wondered whether the agency was effective. Second, the
development of the Family Violence Program enabled it to broaden
its constituency. This new program added to the ranks of LEAA
supporters a variety of interest groups previously not identified with
crime and justice issues. Feminists, child welfare and social service
agencies, and clinical practitioners became new participants in LEAA
activities. These constituencies were natural and strong supporters
of the Family Violence Program--and accordingly, the agency's
continuation. However, these additional constituencies created
pressure on LEAA to broaden the intent and scope of the program.

As described later on, these events influenced the goals, services, and
ultimately the impacts of the programs.

LS

A third purpose reflected events internal to LEAA. The increasing
scrutiny of LEAA's activities and impacts gave rise to questioning
within the agency about its programs and their contributions to the
attainment of its mission. In 1977, it was rumored that new LEAA
leadership would phase out the Victim/Witness Program. The Family
Violence Program can be seen as a strategic effort to retain the victim
advocacy focus within LEAA, though recast to fit the emerging family
violence issue.*

Moreover, by redefining family violence as essentially a crime problem,
LEAA was able to withstand growing Congressional resistance to
federzi involvement in family violence. While other agencies did not
come forward with family violence initiatives, LEAA was able to
launch a program by emphasizing the need for criminal justice
assistance to victims. The Victim/Witness Program manager proposed
a special initiative on family violence, with the following rationale:

"In spite of the high incidence of these crimes, the
justice system has traditionally given these problems
low priority, ignoring, perhaps, the fact that these
patterns of violent behavior are being passed on

from one generation to the next, often progressing
from violence in the home to violence in the street.

A new LEAA Initiative directed at "Crimes in the
Home" would be very timely, given the media's recent

*Several of the Family Viclence Program goals were taken directly
or adapted from the goals of one of the Victim/Witness programs.
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attention to child abuse, wife battering, and
community crime prevention. It also is timely in
terms of the Carter Administration's interest in
strengthening families (LEAA, 1977)."*

No longer a social issue but now a crime concern, LEAA moved forward
while other federal agencies did not. To mobilize support for agency
involvement in family violence, the LEAA Program Manager testified
at the U.S. Civil Rights Commission hearings in January, 1978, as
well as at the NCCAN reauthorization hearings in 1977. She became
active both within and outside the agency in a concerted attempt to
mobilize LEAA to initiate a family violence program. By increasing
the criminal justice emphasis in the definition of family viclence, and
broadening its political constituencies through a proactive stance to
what many viewed as a feminist or social service issue, the Family
Violence Program Manager was successful in gaining agency _
acceptance of family violence as an area of agency interst and direct
involvement. In return, the program attracted new supporters for
agency continuation and reinforced the victimology perspective in
agency programs. : .

PROGRAM GOALS AND INTENT

In FY1977, the Special Programs Division of the Office of Criminal
Justice Programs (OCJP), LEAA's demonstration program division,
awarc2d six grants under its ongoing Victim/Witness Program to
develcp comprehensive programs and services for victims of family
violence. Grant awards were made in FY1977 to four programs serving
battered women and two programs serving victims of child sexual
assault; these programs had been funded originally in FY1976 as Victim
Witness programs. In December, 1977, a special program initiative
was developed by OCJP specifically to address family violence, in
response to the internal memorandum described earlier. This set

forth the guidelines for an expanded demonstration program which

was to begin in FY1978. Eleven new grants were awarded under this
program, while five of the original victim/witness grantees were
funded for their second year under the national family violence
program. Altogether, the LEAA Family Violence Demonstration
Program funded 16 programs in FY1978 and nine others in F‘{\{l979,
providing comprehensive services to victims of domestic viole\’ng\:e and
child sexual assault. : i,

*Special Progréms Division, Office of Regiona‘l Operations, LEAA,
April 15, 1977, Internal Memorandum. ‘
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First-year funding for the six family violence programs (and technical
support) funded under the Victim/Witness Program totalled $721,159.
Grants were awarded for a 12-month period, although many of the
grantees extended their first year operations to 15 months. Under
the expanded family violence program, funding for 16 projects in
FY1978 totalled over $2.4 million, and $2.! million in FY1979 for 25
sites. In chapter 3, the funding strategy is described in greater detail.

As described earlier, the Family Violence Program grew out of earlier
LEAA efforts in Citizen's Initiative and Victim Witness Programs.

The agency goals and purposes were presented in a "Background Paper"
accompanying the Program Announcement in 1977. The original six,
and eventually all 23 family violence projects pursued the following
nine goals: '

e reduction in community acceptance of 'intra-family violence;

¢ increased reporting of incidents of intra-family violence and
documentation of the extent, nature, and interrelationship of
these crimes;

e demonstration of an effective mechanism for institutional
coordination among police, prosecutors, protective services
agencies, welfare, hospitals, community mental health, and
other relevant public and private agencies and community
organizations to respond to family violence situations;

. documentation of the needs of these families and the develop-
ment of methods to address these needs, including a realloca-
tion of existing services as well as creation of new services;

e improved knowledge, skills, and cooperation of medical and
social service agency personnel in the collection and trans-
mission of evidence and information to the legal system in
‘cases of intra-family violence;

e reduction in the number of repeat calls to the police related to
family disturbances;

e increased prosecutign of cases involving repeated violence of a
severe nature;

e establishment of community corrections and/or pre-trial
diversion programs specifically designed for defendants involved
in intra-family violence cases; and

e reduction in the number of intra-family homicides and serious
assaults.

[-17
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Program Intent

Reflected in these goals are several perspectives which combine the
interests of LEAA and the program's broader constituencies. First,
the program goals called for the participation of several agencies and
systems in respording to family violence. "Institutional coordination,"
improvement of skills, etc. in medical and social service agencies,

and documentation of family service needs were specifically identified.
LEAA envisioned a multi-agency response which required cooperation
between justice system and other public and private agencies. Several
forms of cooperation were implied, including referrals, training, and
case documentation (information staring). This aspect of the goals
strongly reflected LEAA's victim assistance perspective as a central
program element.

A second perspective is the effort to involve medical, social services,
and other agencies in the "criminalization” of family violence.
Although the goals repeatedly emphasize the role of the justice system,
they also imply that the police and courts do not have exclusive
jurisdiction in these cases. Again, the theme of cooperation and
system linkages is evident. There apparently was an assumption that
criminal justice intervention alone would not be sufficient to reduce
family violence--there was a strong emphasis on social service involve-
ment to meet the needs of violent families. However, prosecution

and corrections were clearly the central aim.

Third, the program goals referred to the more serious and repeated
acts of family violence--cases where the violence has been either
more severe or occurring longer. The mentions of "serious assaults,"
homicides, and "repeated violence," together with the emphasis on
prosecution and corrections, suggest that the programs were expected
to devote more attention to intervention than to prevention. While
some goals reflected a victimology perspective, others were clearly
rooted in deterrence. Identifying the optimal role of the justice system
became a central issue in the program; and activities spanned the
range of justice system responses, from police calls-for-service to
diversion and corrections.

Fourth, the LEAA program was conceived as a broad policy experi-
ment, testing a wide spectrum of intervention models to determine
which was best. It left open the question of methods, and instead
broadly included both direct and indirect services--that is, providing
services to clients while also attempting to change the services
provided by other agencies. In addition, community attitudes were
targetted for change. Grantees were faced with a rather ambitious
agenda to serve victims, train other agencies, promote coordination
and educate the public. The goals were defined in a way to encourage
broad comimunity participation. !

However, a precise model for accomplishing this agenda was not
suggested-~it was left to the grantees to determine how these goals
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could best be met. The performance measures to actomplish these
ends were not addressed. Rather, the overall program purpose was
"to help communities identify effective approaches to the reduction
and prevention of acts of violence upon family members." The goals
were stated in a way which encouraged participation from a variety
of groups, the broader constituencies for the program as well as
LEAA's traditional grantees. Although they offered little explicit
direction, the goals were easily embraced by diverse groups.

In sum, the Family Violence Program assumed that the criminal justice
system must play an active, but not exclusive, role in responding to
family vioience. In its December 1977 Program Announcement, LEAA
carefully stated the need for criminal justice intervention in combina-
tion with social services and community groups to develop a '
"comprehensive" approach. The guidelines suggested that the role of
the legal system should not be enlarged, but clarified and strengthened
vis-a-vis other agencies. The approach called for "cooperative inter-
action" between-agencies of the justice, social service, and medical
systems. The range of interventions included both victim safety and
protection as well as interaction with offende's for punitive or
therapeutic purposes. LEAA also stated that one purpose of the
program was to define precisely the responsibilities of criminal

justice agencies, and to develop models for cross-agency responses to
family violence centering on the justice system. Despite the criminal
justice focus of LEAA, the goals and activities were designed to
respond to the other constituencies for family violence, while also
recognizing the complexity of the problems.

Underlying Assumptions: Deterrence and Social Control

A rev. 2w of source documents suggests that the Family Violence
Program was rooted in the assumptions of deterrence and social
coritrol. No speeific theory base was acknowledged by program
initiators; the deterrence orientation was neither explicit nor
conscious. Nevertheless, both internal LEAA memoranda* and several
program documsnts emphasize criminal justice processing as the

‘centerpiece of the program design. The program design encouraged

both the reality of punishment and the use of the justice system's
more informal nuances to threaten punishment. These efforts repre-
sented attempts to both deter and control the behavior of spouse
abusers.

"-§> )

P

*Eventually, LEAA expanded its scope of prescriptive activities to
include services provided by the other family violence constituencies.
In effect, the federal agency had broadened its problem analysis, in
recognition of the complexity of family violence and the projects'
documentation of victims' service needs and wishes. (See chapters 3, 6
and 7, as well as Volume II: Case Studies for a review of this process |
of re-definition.) ‘ ’

]

I-19



_The offender-focused goals-~increased reporting, arrests, and

prosecutions--suggest that family violence could pe reduced .thrtouégh
criminal punishment. The victim-focus.ed.goal.s dl.rected pzic?]ects )
encourage victims' efforts to pursue criminal justice remedies to .
prevent further violence. The goal of establishing community clc_:rre
tions reflects the effort at social control of.of.ie‘nders througblg the
imposition of legal sanctions for potential vquatxons and pro ation
supervision. The community-focused g‘oals---vir]creased reportmgli
reduced community acceptance--identify thq importance of well- f
publicized criminal justice services to establish community norms 1or
nofficial" intervention with potential spouse a.buser?'. These n_orrps‘m
turn were seen as enhancing the "deterrent climate for criminalizing

spouse abuse.

These perspectives define family violence as a criminal act,1 motwsa;c:d
by the individual offender’'s deviance r.athsr than"by culture} norrP
ideology. Among the various alternative cause.u explanations OH‘ N
family violence--cultural norms, individual deviance, or pa:trlxarcx 1c1
dominance--the program's emphasis on deterrence apd socia hc:;n;ro

is associated most closely with assumptions of' mdxvxdue.al pat ho g,_.,y,
deviance, or violence. This problerp anal_y51§, .mherenjc in pot the
national program goals and the projects' mdxyxdual ob;ep‘;:ves,
minimized other perspectives--culture, patriarchy--which wng
prominent during earlier stages of the emergence of fgmly v1o‘§nce

as a s’cial problem. Although medical and soc:}al service providers
were encouraged to participate in the comrr}umt?l'-wxde responsa,e N
justice system intervention was the centerptece. Othgr rzspons csi
and the causal assumptions underlying them--were assignes secondary

importance.

The aioption of the deterrence perspective came amid a vigorous
natioral debate over the appropriateness of crlmma; sanctlonls917n3)
reducing the high crime rates of thg 1970s (Blumstein et al., ¢ .
Based on encouraging research findings on the the det‘err\e;ptl an
incapacitative effects of criminal sanctions, the Family 1c; gnc:sce
Program proceeded to pxperiment with an array of crimina )L:}'SL‘I
system interventions to reduce anq prevent family vxolefnce. ; eld e
broad range of program goals implied that deterrent ef ectsrwou

found across the spectrum of justice system 1qgerven‘glon§, from _
informed police "warnings" to conviction and incapacitative sentencing.

Deterrence theory presumes that criminal ;ctivity can be inhibited
by the impositions of criminal sanctions (Gibbs, 1_975). "I:wo type:'.s o.f 1
deterrent effects are thought to result from the imposition of crimina

sanctions:

pecifi i f a punished
e specific deterrence, where the subsequent behavior o P
{or threatened) offender is presymed to be reduced by the

threat or reality of further punishment, a/nd

tion is to inhibit
¢ general deterrence, where the effect of a sanc .
" the criminal activity of people other than those punished.
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Deterrence theory also assumes that offenders are rational decision
makers--that they will respond to incentives, especially the negative
incentives offered by criminal justice interventions. Accordingly,
when offenders are arrested, convicted, and sentenced, a deterrent
effect occurs-~both the punished offender (specific deterrence) and
other offenders (general deterrence) will be inhibited from committing
crimes by the likelihood of negative consequences of those same
sanctions. Of course, offenders must perceive the negative
consequences of criminal sanctions. Deterrence also presumes that
differences in sanctions (if perceived) will produce decreases in crime
rates. In other words, when sanctions become either more severe or
more likelyand offenders perceive these risks, marginal decreases in
crime rates will parallel marginal increases in the severity or
frequency of the imposed sanctions.

Several cognitive processes are thought to occur within the deterrence
framework. The heart of deterrence is the proposition that human
behavior can be influenced by incentives (Blumstein et al., 1978).
Various theories differ on precisely how people perceive sanctions,
how they consider the "utility curves" (i.e., opportunity costs) of
sanctions, how offenders respond to different sanctions, and how

these processes are mediated=by background or contextual factors
such as personality or cultural perogatives. The effects of sanctions
are likely to vary for different types of behaviors, so that burglary or
loitering may be subject to quite different reductions by the imposition
of particularly stiff penalties or an increase in the likelihood of

arrest. The commonality among various deterrence theories is that
the negative inducements of criminal sanctions will discourage others
from committing similar criminal acts. These linkages are presumed
to operate regardless of the causes of criminal behavior (i.e., the
offenilers "drive" or "motivation") and factors affecting crime (such

as eccaomic conditions) and the sanctions themselves (such as prison
conditions).

Other theorists agree that it is too simplistic to assume that people
respond to the threat of punishment. Zimring and Hawkins (1973)
suggested that a variety of processes, particulary changes in attitude,
condition the individual's responses to the threat of punishment. These
processes may include anxiety, moral judgements, economic choice
behaviors, or operant conditioning. Whether any of these processes
are evident for particular types of behaviors--that is whether the
causes of certain criminal behaviors are responsive to attempts to
activate these processes--determines whether deterrence will actually
effect such criminal behaviors.

Both general and specific deterrence rely on these foundations. They
differ, though, in that specific deterrence assumes that attitudinal
changes occur in response to actual punishment, while general
deterrence operates via the threat of punishment which one perceives
being meted out to others. Specific deterrence is akin to a social
control approach, where the apparatus of the justice system is used

Co1-21
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~all spouse abuse cases. This suit challenged the longstanding police

both to change the conditions affecting criminal behavior while
threatening punishment if prescribed hHehaviors are not followed.
Komhauser (1979) describes social control as "actual or potential
rewards or punishments whici’u accrue from conformity to or deviation
from norms" (p. 641). In this framework, deterrence, social control
and social learning perspectives are closely related--offenders "learn"
appropriate behaviors through avoidance of the negative consequences
of prohibited acts. Personal and social rewards accrue from changing
one's behaviors, and often are tied to changes in attitude or social .
conditions. Accordingly, specific deterrence is most appropriate for L
learned criminal behaviors; that is, for those offenders who see both -
positive-rewards and the avoidance of negative consequences in n

longer committing crimes. ’

Deterrence as crime control policy is implemented through criminal
justice intervention and the jmposition of criminal sanctions. Whether
one views the punishment as the sanction itself or simnply the experience
of ¢criminal justice processing (Freeley, 1979), the effectiveness of a
deterrence policy depends on the consistency and rationality of the
justice system response...For both general and specific deterrence,
inconsistent enforcement weakens the perception that crime and
punishment are linked. Lacking predictable consequences, the

potential offender most likely will continue to commit crimas.

For family violence, the effectiveness of deterrence depends on the ‘ X
consistency of sanctioning.* Historically, justice system responses to

family violence were weak, inconsistent, and mediated by social factors.
Generally, crimizial justice system resporises reflected the attitude

that these cases didn't belong in the system. Parnas (1972) defined a_

continuum of police responses to domestic disturbances, from |
"negotiation” to arrest. The decision to arrest depended on officers
weigh.ng several subjective factors, including the probability of serious
harm. Field and Field (1973) identified a "stitch" rule; severity of ‘

injury dictated the arrest decisicn. Black (1979) found that race and

social class mediated officers' decisions to arrest or use other

approaches.

Overall, arrest for family violence was rarely invoked, and was the

subject of two landmark lawsuits. In New York (Bruno v. Codd, 1973), e
the police department was required to make arrests for violations of o
- temporary restraining orders. The civil injunctions carried a civil i

contempt penalty for violation, and the suit challenged the police
practice to not arrest violators. In Oakland, California (Scott v.
Hart, 1979), a similar suit required the filing of police complaints for

n

£

e s R

*Wilson (1975) argues that swiftness is crucial as well, to ensure
that offenders link the act with the consequence and-ot with some
intervening event. ‘ :
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p.ract:ic,e‘,}to use conciliatory or other non-arrest responses to family
violence." Ironically, the perception of a high rate of police injuries in
domestic disturbance calls was indicated as a reason that had
deterred police from making arrests.

Studies of prosecution and corrections for spouse abusers were even
rarer as LEAA began its effort. With so few cases resulting in arrest,
tf)ere were few criminal court actions. Recall the evolution of family
violence as a social ptoblem--the Family Violence Program began at
a time when the laws presented significant obstacles to arrest
(Lerman, 1979) and when non-arrest alternatives were fashionable
(e.g., police crisis intervention; see, for example, Bard and Zacker,
1974). The statutory barriers to arrest, the "witness" requirement for
misdemeanors, as well as police officer attitudes toward arrest in
family violence cases (Black, 1979) served to limit the number of
cases entering courts. Once in the courts, family violence cases
presented complexities which prosecutors were ill-equipped to handle.
Smith (1983) suggests several reasons for weaknesses in criminal
court responses:

e attitudes of court officials that family violence cases did not
belong in the courts;

® witness reluctance;

e prosecutors' beliefs that convictions were harder to obtain due
to weak evidence;

e judges' reluctance to convict offenders in non-stranger
violence cases due to a lack of sentencing dlternatives.

Arguabiy, the failure of the police and courts to respond to family
violenze cases undermined the deterrent affects of criminal justice
intervntions. In fact, the failure to respond with "swift and sure"
sanction may inadvertantly add to family violence. There is no legal
check, no social control, on the wife beater who learns that he will be
neither arrested nor punished for his actions. Absent sanction, the
spouse abuser could reasonably assume that his actions were tacitly
approved. The inaction of the justice system may contribute to the
escalation into even more serious and lethal violence of many spouse
abuse cases (Wilt et al., 1977).

In sum, the Family Violence Program for spouse abuse was an experi-
ment in deterrence and social control. By increasing the number and
rate of arrests, the deterrent effects of arrest were increased for
both arrested offenders and those not yet identified. The LEAA
program sought to expand community awareness of the new policies
for justice system intervention, and create a climate where arrest
was seen as a likely result of family violence. Victim support services
and special prosecution efforts similarly were designed to increase
the frequency and severity of court sanctions. Civil remedies were
seen as methods to limit future violence by threatening violators with
further court action. Both the threat and reality of prosecution were
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used as social control mechanisms for identified spouse abusers, as
was early intervention/diversion services and community corrections
(projects using rehabilitative techniques for offenders). Social
services were included in the program to support victim efforts to
utilize justice system interventions. '

The Family Violence Program encouraged the full response of the
criminal justice system--from its subtlest nuances to its severest
sanctions--to stop violence and abuse among family members. Through
a national demonstration program designed around nine goals, LEAA
conducted a major policy experiment to test the deterrent effects of
criminal justice responses to family violence. The program also tested
several ways to implement deterrence, and boldly sought to include
medical, social service, and grassroots programs in what is essentially
a criminal justice function. Eventually, the program approach
expanded to acknowledge the complexity of family violence, but
justice system services remained central to the theory and design.

In policy experiments, there are two potential sources of variability--
theory failure and program failure. To the extent that the assumptions

and processes of deterrence were compaﬁt\ible with the complex phenomena

of family violence, the program design was an appropriate response.
For example, if family violence is indeed a learned behavior, the
behavierist assumptions of deterrence theory are most appropriate.
If, on/the other hand, family vioclence is rooted in cultural norms, the
general deterrent effect of justice system interventions may be
neutralized by other social processes. Alternative explanations of
spousal assault were acknowledged in the program design only to the
extent that grassroots, medical and social service providers could
address them while still funneling cases through the justice system.

The deterrence assumptions of the Family Violence Program were
implemented and tested by criminal justice agencies and social service
providers, who challenged the traditional practices of the police and

the courts in family violence cases. Changes in policy and pocedure
were needed to put into practice deterrence policies. Based on the
apparent success of its Victim/Witness Program in effecting similar
changes, LEAA naturally assumed that the family violence projects
could reasonably be expected to accomplish system change goals and
that such changes would be accepted, if not welcomed, by criminal
justice agencies. In this way, the tests of deterrence presupposed
this acceptance, and corollary changes in policies and attitudes dating

back to the nineteenth century (Stark and Flitcraft, 1983).

I
This report presents the results of this test. It presents empirical
evidence of the successes and failures of the Family Violence Program,
as well as an analysis of the process underlying these resuits. The
report also examines the federal government's conduct of the policy
experiment, including an analysis of how the social problem responses
of LEAA were instrumental in the results of the Family Violence
Program. Conclusions and recommendations address the conduct of
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fgture policy experiments, policies and programs to respond to family
violence, and future directions for research and policy analysis.

The National Family Violence Evaylz\uatiovn

T.he 1977 amendments to the Juvenile Justice and Delinquency Preven-
tion Act. mandated that the Office of Juvenile Justice and Delinquency
Prevent;on (033DP) study the effects of family violence on children
and 'youth. T.o meet this mandate, OJJDP's research agency, the
.\\Iatlonal Institute of Juvenile Justice and Delinquency Prevention
(;JIJJDP),. awarded a grant in September, 1973, to the URSA Institute
a nonprofit social research and planning organization located in San ,
Francisco. The evaluation was designed as a four year effort leading
to the c.:levelopment of national policies and guidelines for intervenﬁ%n
strategies to ajd battered women and reduce family violence.

The LEAA Family Violence Program was a national policy experiment
to test the efficacy of deterrence theory and criminal justice
approaches in reducing the incidence and severity of family violence.
T.ne Family Violence Program differed from "traditional" demonstra-
tions where comparable experimental models are tested in several
sites upder varying conditions. For example, there was no preliminary
anal_y:'ls that identified key aspects of project structure and*bperation
for in.lusion in the development of a ""model." Rather, the national
program goals were developed in such a way as to encourage a diversity
of project initiatives that would impact on the policies of systems

and institutions as well as on victims and families. ’

While the absence of a model complicated potential analyses of the
effgcts of any single approach, the programmatic range of the

national demonstration generated a wide range of information and
knowledge about responses to domestic violence. The range in program
rqodels dgveloped a spectrum of justice system approaches for family
vxolgn;:e Intervention and provided evaluation audiences with

empirical knowledge about the impacts of family violence on children

and youth, community institutions, and victims-—overwhelmingly
women.

IQ 1978, the Family Violence Evaluation took on special significance
given the "state of the art" at that time in approaches to preventing
and reducing family violence. Research and evaluation data were
scarce: research on fariily violence to date was limited to studies on
etiology, incidence, and a small number of treatment efforts. In
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contrast, the array of family violence projects encompass.ed tf)e entire
range of programmatic and institutional responses to family violence
throughout the country. Consequently, the hypotheses constructed

from the national evaluation provided an exploratory analysis of

methods to implement deterrence policies and the effects of these
approaches on #broad population of victims and their families.

Ny
N
EVALUATION GOALS|

\\\t

The evaluation of the LEAA Family Violence Demonstration Program
had the following major goals:

e develop information on the epidemiological characteristigs c?f
family violence project clients (incidence, severity, chronicity)

compared to national samples and determine the implications ”

for programs, policies, legislation, and service delivery;

e determine how well the family violence projects receiye cases,
from both the justice system and community resources of
referral;

e assess the impact of family violence and» subsequent interven-
tion on children and youthj :

e describe and analyze implementation problems; prqj_ec;t service
strategies, community education and outreach activities, and
methods of system coordination and improvement;

e determine the estent to which the family violeqce ‘pro@ects
improve the responses of service agencies ar_md Lr.x‘sntutlo.ns to
victims of domestic violence, including service integration and
delivery; '

e explore and assess whether the family violence project inter-
vention strategies (direct service and system chgnge) contribute
to reductions in repeated incidents of intra-family assault and
acts of violence.

-APPROACH

The emerging service approaches and intervention strat‘eg@es each
had strong advocates during the program development period. .Yet
" little evidence of their relative effectiveness existed at that time.
The focus of the evaluation was on analyzing which types of projects
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using which approaches and in what settings were most likely to
achieve the program goals to impact on family violence. Also, the
evaluation tried to develop research strategies, methodologies, and
techniques--evaluation technology--to assist agencies and programs
to assess the impacts and effectiveness of other efforts in family
violence. There was no consensus on what constituted project
"success" or‘positive client/family outcomes. The complex needs of
family members in violent homes, as well as varying interpretations
by projects of the causes of family violence, made it difficult to
define universally &pplicable or desirable outcomes. Accordingly, a
broad range of family eutcomes were included in the evaluation
design.

For these reasons, the evaluation design relied on several methods--
qualitative and quantitative--to measure the effects of the wide

range of policies and services being tested. The design also attempted
to measure incremental changes in attitude and policy which preceeded

" the larger impacts on victims and families. Figure 2-1, shown in

chapter 2, shows the analysis framework for the evaluation, where
the goals of system change and community involvement are viewed as
interim steps in achieving impacts on the incidence and severity of
family violence. The methodology is described in detail in chapter 2.

COMPONENTS

Three major data-gathering and analysis components were used to
gathe: evaluation data, measure project and program impacts, and
attain the evaluation goals:

e an analysis of the history and development of each project;
‘@ aprocessstudy; and ' '
e an impact study.

History and Development Study N
At each site, detailed histories werp//é/omplied of the project's and tl\ie\\
community's responses to famil);/)/lolence. The first report focused
on a cross-site discussion of th& origins of the national program and
the projects, the variation in service approaches, and projects' exper-
iences in operationalizing their service components. A discussion of
project structural features--how they were organized to deliver
services (e.g., subcontracting approaches, organizational affiliation)--
and a compilation of services provided across-site were included in

the first report. In addition, the report summarized the immediate
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consequences or effects of project implementation in each community
as observed in civil courts, criminal justice agencies, and social service
systems. The report also discussed the barriers encountered by projects
in attaining LEAA program goals. Issues in measurement and their
implications for evaluation of project effects were described.

Process Evaluation

There were two components in the Process Evaluation: qualitative
analyses of project services and approaches, and quantitative data to
measure and describe program inputs. A second interim report featured
quantitative descriptive assessments of client characteristics, project
services, and services through referral to other agencies, including

civil court and criminal justice agencies. Documentation and measure-
ment of project operations and approaches were utilized as input
variables for inclusion in the impact analyses in the Final Report.

An additional component of the Process Evaluation was a description
and analysis of project services and approaches. A discussion of
structural features of programs--how they were organized to deliver
services (e.g., subcontracting approaches, organizational affiliations,
etc.), and a description of the social process of intervention--are
included in this final report. These portrayals illustrate the
complexity of both the service needs of violent families, the host of
causal factors contributing to spouse abuse, and the difficulty of
developing and sustaining an intervention strategy. The impacts of
organization and structural features on interventions are described.
This information provides clues for implementation strategy in future
endeavors. These descriptions also provide a background for explaining i
why particular services were effective and how they might better "
impact on systems and families. Finally, the descriptions identify the

issues and difficulties in implementing deterrence policy for family

violence. The unique program design, where several agencies

collaborate with the justice system to improve criminal interventions

to deter future violence, is analyzed. Recommendations are made on

the success and feasibility of this crime control strategy.

Impact Study

This Final Report presents the Impact Study. It addresses questions
concerning the projects' impact on the justice and social service
systems, community responses and attitudes, -and on the victims and
families who use the projects' services. In addition, the Impact Study
includes a cost component providing estimates of project costs and
the utilization of resources. These measures provide approximate
indicators of projects' cost efficiency, according to service emphasis
and structural characteristics. The policy analysis examines the
origins of the Family Violence Program and the emergence of criminal
justice responses to spouse abuse. The structure and process of
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project efforts to implement the deterrence assumptions of the
program design are analyzed for future policy development. The
impact analyses examine both project impacts on the justice system
(to improve the deterrent effects of the justice system) and on victims
and families. The outcomes of the demonstration projects--the
institutionalization of services and the continuation of projects--are
analyzed as a further test of the practical and theoretical significance
of the Family Violence Program.

The remainder of this report begins with a review of the evaluation
methodology (chapter 2). The program history and process analysis is
presented in chapter 3. Chapter 4 presents information on victim,
offender, and family characteristics. Data on the incidence, severity,
and history of violence among project clients is analyzed to contribute
knowledge on the dynamics and context of family violence. Chapter

> analyzes the impacts of project services on victims and families.
Both the reincidence of abuse and social outcomes are analyzed, and

"the mediating effects of background characteristics and violence

history are identified.

Chapter 6 examines the impacts of the projects on the justice system,
measuring the responses of the police, prosecutors, and corrections
agencies to the development of family violence projects and services
and efforts to strengthen criminal justice interventions. Chapter 7
reviews the institutionalization and continuation of projects and
services as a further measure of project impact and the practical
issues in deterrence policy for family violence. The final chapter
presents conclusions from the tests of project interventions, and
recommendations for policy, program design, and a research agenda
for family violence.

Volum. 2 II presents case studies from 10 projects. The case studies
examine the history, development, process and systems impact of
each site. The outcome of each project is also discussed, including an
analysis of factors leading to the continuation of projects and institu-
tionalization of services and policies. The ten sites were selected to
present a cross-section of service emphasis, project auspices and
origins, organizational structure, and geographic variation. Volume
I presents tabulated data from each site for client characteristics
and project services.
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2 Evaluation Approach
& Methodology

This chapter describes the approach and methodology for the national
evaluation of the LEAA Family Violence Program. It begins with an
overview to the evaluation, including both the goals of the"evaluation
and the scope and methods employed in the effort. Next, the problems
encountered in implementing the research £ Jesign are described. The.

data sources for this report are presented: The final section

summarizes several key methodologica] "lessons learned from this
evaluation. i

Several policy and programmatic considerations influenced the evalua-
tion d.'sign. The description or analysis of social interventions in an
action setting raises numerous methodological choices. These choices
are not limited to decisions about which methods or techniques should
be employed, but also include more fundamental issues such as the
links between theory, practice, and methods; the selection of variables
to operationalize theory; and, measurement and attribution of "change."
One also must arrive at a synthesis between the purpose or goal of
evaluation research and its conduct. That is, clarity as to the
informational needs to be served by the evaluation should shape and
gujde the conduct of the study. If purposes or goals are vague or
conflicting, the conduct of the study may be made more difficult and
its results less powerful. Following the discussion of the evaluation -
design, the chapter describes how such considerations influenced the
research design for the Family Violence Program evaluation.

2
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Orientation of the Evaluation

The LEAA Family Violence Demonstration Program was a national
policy experiment to test the efficacy of several intervention
approaches and services in reducing the incidence and severity of
family violence. The program differed from "traditional" demonstra-
tions where comparable experimental models are tested in several
sites under varying conditions. Rather, the national program goals
were developed in such a way as to encourage a diversity of program
initiatives that would impact on the policies of systems and institu-
tions as well as on victims and families. While the absence of a concise
model complicated potential analyses of the efficacy of any single
approach, the broad programmatic range of the demonstration projects
was expected to provide extensive information and knowledge -to
improve institutional responses to family violence.The evaluation was
designed to lead to the development of sound national policies and
guidelines for the development of intervention strategies for battered
women and their family members.

When the Family Violence Evaluation began in 1978, it took on special
significance given limited empirical knowledge on the "state-of-
the-a“t" in preventing and reducing family violence and the dearth of
basic esearch in this area. The array of projects encompassed a
broad spectrum of programs, services, and policies on family violence.
The 23 sites throughout the country insured a study of national
visibility and importance. Knowledge regarding family violence, at
that time, was limited to case study analyses 1o suggest etiological
hypotheses and early attempts to measure incidence and a prevalence.
There were few studies of treatment efforts. Consequently, an
important aspect of the evaluation, for some audiences, involved
hypothesis construction and knowledge building. The hypotheses
generated through the evaluation, in turn, were designed for more
conclusive testing and identification of prormsmg approaches in this
area.
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EVALUATION GOALS

As described in Chapter 1, tiie nine program goals set forth in the
Program Announcement guided the activities of the 23 grantees.
However, the broad program goals were not cast in the specific terms
necessary to guide an evaluation effort. The URSA Institute in
collaboration with OJJDP developed evaluation goals to guide the
study. The major evaluation goals included:

e Develop information on the epidimeological characteristics of
family Violence project clients (incidence, severity, chronicity)
and determine the implications of programs, policies, legisla-
tion, and service delivery;

e Determine how well the family viclence projects received
cases from both the justice system and community resources
of referral;

e Assess the impact of family violence and subseqLent interven-
tion on children and youth;

e Describe and analyze implementation problems, projects' service
strategies, community education and outreach activities, and
methods of system coordination and improvement;

e Determine the impact of the family violence projects on the
responses of service agencies and institutions to victims of
domestic violence, including serv1ce integration and delivery;

e Explore and assess whether the fam1lv violence project interven-
tion strategies (direct service and systems change) contribute
to reductions of repeated incidents of intra-family assault and
acts of violence;

e Determine the estimated cost-effectiveness of family violence
intervention strategies and relative costs of achieving the
various national program goals.

]
The selection of these evaluation goals &ttempted to blend the
interests of various evaluation stakeholders and audiences. Each of
the actors involved in this effort brought personal expectations for
the evaluation. As is illustrated by the above list of evaluation goals,
the disparate concerns included desires for more basic or epidemio-
logical reseach, applied research regarding service documentation
and effects, and more wide-ranging analyses of impacts not only on
adult participants in intra-family disputes but also the effects of such
disputes on children and youth. Thus, while the goals chosen for the
evaluation represented an attempt to synthesize these differing infor-
mational needs, the varxatxons in emphasis and interest created
tensions which were manifest throughout the evaluation effort. Also,
the evaluation was intended to develop evaluation technology (research
strategies, methodologies, and techniques) to assist other agencies
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and programs In assessing the impacts of other efforts in family
violence. The effects of these differing orientations on the evaluation
are more fully described in later sections of this chapter.

Approach and Methodology

The evaluation approach was a pretest-posttest cross-sectional design
comparing the impacts of various types and combinations of interven-
tion services on system responses and victim outcomes. The program
design assumed that criminal justice processing of family violence
cases, in conjunction with various social services, would reduce the
re-incidence of abuse and improve the social functioning of victims
and families. The evaluation examined projects' impacts on justice
and social service system responses by analyzing their policies and
services before and after project implementation. To measure project
impacts on victims and families, the incidence and severity of post-
project abuse was measured, controlling for victim (and family) back-
ground and services received. A parallel analysis of victims' social
outcomes was conducted. The relationship between social outcomes
and subsequent abuse also was analyzed to assess the overall impact
of project services. Figure 2-1 graphically displays the conceptual
framework for the evaluation.

Although each service approach and treatment strategy had strong
advocates, little evidence as to their relative effectiveness existed
when this study began. Thus, a pnmarv focus of the evaluation was
to determine which types of projects using which approaches and
what settings were most likely to achieve LEAA program goals to
impact on family violence. Moreover, when the evaluation started,
there was little concensus as to what constituted either project
"success" or positive client and family outcomes. The complex needs
of families involved in family violence (both-adults and children)
made it difficult to identify universally applicable or desireable
cutcomes. Thus, the evaluation effort proceeded from the recognition
that there was no simple or single outcome measure available for-
study.

To address the broad range of policies and services being tested, and
to sensitively measure incremental changes in policy and behavior,

~ the evaluation employed both qualitative and quantitative methods to

assess the various program goals. The Research Design (Fagan et al.,
1979) described a general approach to the evaluation which included

2-4
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three hierarchical, yet inter-dependent domains of variables:
program inputs, intermediate or intervening goals, and impacts on
victims and families. These domains were analyzed to answer three

primary areas of inquiry:
e Did.the family violence projects do what they set outsto do?
o thch project service and impact goalsv were met?

e Which project and client charactermtlcs mfluenced the observed
impacts? s
\\/// wE

Given these general areas of inquiry, three major data gathering and
analysis components were designed to attain the evaluation goals.
These mcluded 1) an analysis of the history and development of each
pro;ect* 2) 2 process study; and 3) an impact study. Each component
is presented below in more detail. Tables 2-1 and 2-2 present a
summary of the major data collection components and activities in
relation to the national program goals.

HISTORY AND DEVELOPMENT STUDY

The History and Development Study was designed to document and
describe the emergence and start-up phase of the family violence
projects. This component of the evaluation examined federal and

local factors which shaped the projects and assessed the influence of
those factors on project developm\ent. Federal inputs to project
forma:ion included: the national prograiit gc\als, national guidelines
which delineated service and networking pricrities; techmcal assistance
on selected topics; and the level of financial support available.

A primary purpose of this component study was to assess the operating
erivironment at the point of project initiation. At each site, detailed
histories were compiled of the projects' and the community's response
to family violence. The project's inputs included local awareness of
the problems of famiiy violence and extant commumty services,
responses by formal agencies or systems, resources available within
the locality, and the grant writing process including problem definition,
proposed intervention strategies, and resource levels. These inpufs -
both influenced and established the preliminary boundaries within
which the family violence projects developed.

This approach fostered an understanding of the projects as-both shaped
by and, it1 turn, shaping their local environment. In this way, the
emergence and development ofithe family violence project as new
organizations and as the initiators of new services could be traced.
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EVALUATION COMPONENTS FOR ANALYSIS OF PROGRAM GOALS
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Delays or difficulties in implementing services, therefore, were
analyzed in relation to organizational features of the projects as well
as community indicators. In addition, immediate consequences of
project implementation as observed in civil courts, criminal justice
agencies, and social service systems were documented.

The History and Development Study also identified initial barriers
encountered by the projects in establishing their services. Addition-
ally, impediments to measurement and their implications for the
evaluation of project effects were assessed. As such, this study
component establishd the baseline for the first two stages of inquiry
(i.e., determining whether the projects did what they set out to do,
and measuring project goal attainment). The findings of the History
and Development study were presented it the First Interim Report
(Fagan et al., 1980).

.

PROCESS STUDY

The Process Study was designed to document developments over time
in the structural and service delivery components of the Family
Violence Demonstration projects. From the developmental phase of
the demonstration program, there emerged a cohort of projects that
varied extensively along several dimensions of project structure,
operation, and direct and indirect services. The absence of an

exper: mental model and the variability in structure and operation of
the de monstration projects complicated potential analyses of the
efficacy of any single project or approach. There was no single :
"treatment" variable which could be used to account for variations in
client impact. However, the national demonstration was able to
provide a wide range of data and information on efforts to alter
institutional responses and impacts on violent

The emphasis of this study component, thérefore, was on measuring
and describing what occured at each site. This specification inciuded
descriptions of project activities to alter institutional responses to
family violence as well as efforts to attain national program goals
regarding client impacts. Relying on both qualitative and quantitative
data sources, the process study reported data on project clients,
services, and service delivery methods.

The intent of this evaluation component was not simply to describe

the social reality of working in a complex and emotional area, although
this as a task in itself was central to an understanding of the demon-
stration effort. The Process Study also was designed to provide a

basis for measuring the "treatment" variable. As indicated earlier,

families.
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this national effort differed from more typical demonstration programs
in that an experimental model wasn't specified. The quality of-the

data depended on the capture of complex dimensions of the independent
variable. Therefore, the process study had two goals. First, it
provided quantitative data along a range of critical dimensions of
project and case characteristics to permit identification, description
and differentiation of projects and services. Second, data reduction
identified and simplified the analytic dimensions, or principal
components of these variables, for use in subsequent impact analyses.
The specific objectives of the process study were to:

e provide quantitative data and information to describe federal
inputs and project resources, plus project and client character-
istics at each demonstration site; N

e measure and describe project direct and indirect services for
achievement of system change and client impact goals;

e analytically identify salient principle components that
represent domains of project and client characteristics,
project sites and project clusters, to serve as predictive
variables in analyses of system and client impacts; and

¢ empirically define the intervention beings tested and

determine the central and replicable elements of the services
and projects.

Thus, the Process Study yielded descriptive information on project
structure, organization, and service delivery, and characteristics of
clients receiving project services. Moreover, empiracally derived
cluste-s of project, client, and site characteristics were analytically
constr icted. These principal components, representing variates of
treatment, were used as predictive variables in analyses of system
and client impacts. The findings of this evaluation component were
described in the Second Interim Report (Fagan et al., 1981).

IMPACT STUDY

The Impact Study was designed to address questions concerning the

projects' effects on justice and social service systems, community

responses and attitudes, and on victims and families who used the
demonstration services. Assuming for the moment that the projects
did what they had set out to do, the objective of this evaluation

component was to determine if those activities made a difference in

rates of subsequent abuse among victims and their families, as well
as in the responses of social service and justice system agencies.

R T AN Sk e

The Impact Study was implemented at the five "intensive"_sites rather
than at all projects. The decision to limit the number of sites
participating in the Impact Study was based on an understanding of
the difficulties associated with obtaining the type of data needed to
address these issues. In effect, a trade-off was made wher:ein evalua-
tion resources were concentrated in a smaller number of sites so as

to assure the quality and consistency of data rather than‘thmly
disperse them across all sites with no guarantee of securing useable
data.

To measure the impacts of indirect services, indicators such as
community attitudes, justice system and social service agency
processes and procedures, were assessed in relation to project
activities. Moreover, unanticipated changes in the projects'
operating environment were documented. Although changes could
not in all instances be directly attributable to project actions. except
for those sites with on-site field staff, approximations of effect could
be garnered through structured interviews with key agency and

community respondents.

However, the central goal of the national demonstration effort was
to reduce the repeated incidence of violence as well as to assess the
effects of intra-family violence on all family members. In the

‘absence of concensus as to what would constitute a "successful”

intervention outcome, the evaluation design used self-reports by
former family violence projects' clients to determine whether or not
the services they received were helpful. These clients;, qverwbelmmgly
women, also reported the effects of their violent home situations on
their children. A series of behavioral and attitudinal indicators were
developed to describe the impacts of witnessing as we%l as
partic.pating in intra-family violence situations. Conauqted ata
selected number of sites, these clients' self-reports prov1dec} a rich

and robust data base for analysis of project outcomes and eifects.

SPECIAL STUDIES

A series of special studies, proposed in the original Research Design,
were constructed to complement the major evaluation components.
These special studies were pre-tested at selected si_tes. Seen as
providing richer, more detailed information on partxgular aspects of
the phenomena of family violence, these special studies Encountergd
several significant problems during the pre-test phase. The following
provid%s a summary of these special studies and the reasons why they
were not implemented.
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Homicide Study

The homicide study was to include a three year baseline and six
month checks of police homicide records to document changes in the
rates of intra-family homicides and assaults. This special study was
attempted at two sites. However, it was found there were too few
documented cases of spousal homicide to warrant the continuation of
this effort, despite widespread agreement that homicide victims were
often well-known to the assailant.

Child Abuse Study

There has been speculation in this field as to the association between’

spousal abuse and child abuse. It has been found in studies of child P

abuse families that spousal abuse has also occured. The intent of the
child abuse study was to examine a random sample of family violence
project clients and to conduct records searches of child protection
service agencies for child abuse or neglect reports. A period of six
months prior and six months after referrals to the family violence
project was to be the study period. A pre-test of this special study
revealed significant obstacles with respect to client confidentiality,
the availability of child protective service records, and the number of
cases which were either reported or substantiated and thus available
for study.

Adolescent Study

As wi-h the child abuse study, other research efforts have found links
betwe :n adolescent abuse and family violence instances. In addition,
there has been suggestion in the literature as to the relationship
between growing up in a violent home and violent actions outside of
the home. The adolescent study attempted to look at the effects of
growing up in a violent home situation in terms of one's own experience
of violence as well as violent acting out behaviors such as delinquency
careers or status offenses. The study was designed to obtain a random
sample of clients with adolescent children and then to conduct record
checks both for child protective service reports as well as status or
delinquency offenses. A major obstacle to the adolescent abuse study -
involved the low number of teenage youth who were children of

project clients. Because of the relatively young age of project clients
the majority did not have children within this age category.

Longitudinal Study of Client Impact

To supplement the three month follow-up study, interviews with
former family violence project clients were scheduled for fifteen
months after termination of project services. This longer time period

2-12
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would permit identification of more lasting effects of project services.
A difficulty in the conduct of this follow-up study was in locating
clients after fifteen months. When evaluation staff attempted to
locate former clients even three months after termination of project
services, many could not be found. In part, this reflects the reality

of the lives of victims of family violence, who for their own safety
often must "disappear." Given the difficulties of locating clients

three months subsequent to project contact, a fifteen month follow-
up was viewed as too resource intensive for a small return.

Calls for Service Study

Using a pre/post-test design with a selected sub-sample of project
clients, the calls-for-service study was designed to indicate changes
in the rates of calls for police services. It was postualated that an
‘effect of project intervention would be a decrease in the rate of post
project calls for service. This was attempted at selected impact
sites but was complicated by poor recordkeeping systems of law enforce-
ment agencies. [t was found in many cases that calls for service for
domestic disputes were coded by police agencies under the same
category as calls for such non-viclent incidents as neighborhood

. disturbances, loud parties, or a cat in a tree.

Emergency Room Study

o
Using ethnographic methods, changes in procedures of hospital
emergency rooms were to be documented. Also, record checks for
medical services were to be conducted on clients of the family
violer-:e projects one year after termination of project services. Al-

- though pre-tested at a site, this special study was never fully

implemented because of concerns of client confidentiality as well as
the generalpriority of the naticnai demonstration to document
changes in.criminal justice agencies. Accordingly, this special study
was given low priority.

Neighborhood Comparison Study

In® order to determine whether representative family violence pro;ect
clients were representanve of neighborhood residents, a comparison
study was proposed in which family violence project clients were to
be contrasted with families randomly selected from the same block
or rnieighborhood. This study was to be conducted during the second
24 month, or "Phase II," of the evaluation period. However, due to

- funding cuts the evaluation was limited to one year of the original 24

month cycle for Phase II.

2-13




¢ s T £ i

Data Collection Methods
and Data Sources

Because of the diversity of family violence pfojects, the evaluation
assumed an approach that was both flexible and sensitive to detect
incremental changes. As mentioned previously, the evaluation
employed both qualitative and quantitative methods to assess achieve-
ment of the various program goals. By employing multiple methods
the evaluation hoped to be able to accurately describe and assess the
on-site realities. Often, several techniques were used to assess a
single aspect of project activities. The types of data acquisition

activities employed and the sources of evaluation data are described

below.

THE PROGRAM MONITORING SYSTEM (PMS) S

The PMS was a management information system designed to provide
evaluation and monitoring data across sites. It was divided into two
sub-units: the Program Monitoring Informational System (PMIS), and

the Client Management Information System (CMIS). The impetus for
develcping a management information system came from OCIJP. In
light of the large number and diversity of projects participating in

the national effort, evaluation staff were asked to design a system
which could serve as a tool for monitoring project administrative and
service delivery activities for federal stakeholders. A standardized,
cross-site monitoring system was developed to fulfill their informa-
tional needs as well as those of the evaluation. During the early

stages of the evalution, the continuation of OCIJP, and its parent

agency LEAA, was in doubt. Thus, OCJP staff viewed the design of a
management information system as an opportunity for securing informa-
tion that could establish the accountability of the agency as well as
justify its involvement in what commonly was defined as a social

service problem. Each of the data base systems which comprised the
PMS is described in more detail below. .

. s
/i 3

' ' i/ ,
The Program Monitoring Information System (PMIS)

The PMIS was designed to obtain program-level data across sites.
Constructed as a user-oriented management information system, the
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PMIS obtained program-level information on the services provided

and changes in those activities over time. It documented such things
as number of staff and volunteers; the number of community contacts;
the number of community presentations given, as well as an assess-
ment as to the outcome of the presentations; the number of clients
who had active criminal cases; and a client master list to facilitate
client-based data collection.

In addition to these forms, a project summary was included. This
summary, completed on a quarterly basis by project directors,
provided a standardized reporting format which identified changes in
local goals and objectives, staff and volunteers, administrative
decision making structures, services, and critical events. Critical
events were defined as any positive or negative occurances, either
anticipated or unanticipated, during the quarter and effected the
project. Moreover, the reporting format sought to capture changes in
the project's operating environment. Particular emphasis was placed |
on developments or modifications in the projects' relationships with
formal agencies or systems using such indicators as the source and
number of client referrals. Accordingly, the PMIS supported both
process and system impact assessinents.

The Client Management Information System (CMIS)

As with the PMIS, the CMIS served as a user-oriented management
information system . Data were collected by prOJect staff. The CMIS
collected case level data on clients receiving project services. [t
documented services from the time of intake through termination.
The CMIS included both required and optional forms which were
develr ped to complement and support the delivery of project
interventions. An Initial Assessment form, completed during client
intake, captured such items as referral source, primary service
request, date and location of most recent dispute, demographic
information, violence history information, prior attempts to obtain
service, and immediate service decisions. Additional instruments
documented the number, type and length of services received, the
number of referrals provided to the client, the length and number of
persons receiving residential service from shelter projects, and
medical treatment. Further, given the national program's focus on
affecting changes in the justice system, the CMIS included three
forms specifically designed to track clients in those agencies. These
instruments included a Civil Justice Monitor, a Criminal Court
Monitor, and a Youth Intervention Monitor. The Youth Intervention
Monitor fulfilled a dual function of gatherlng data and childrenor *
youth from violent homes as well as the involvement of those N
youngsters with the juvenile justice system. '

The CMIS offer a rich and detalled source of client data. In particular,
the Initial Assessment data provided a unique, yet systematized,

-
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portrait of victim characteristics and backgrounds. CMIS data regard-
ing client service needs documented not only those needs met by the
family violence projects but also those which had to be met through
commun.ity systems. These data, therefore, served to highlight the
comple_xtcy of service needs of domestic violence clients as well as
necessity for interagency cooperation to fulfill those needs.

INTERVIEWS AND OBSERVATIONS

Participant Observation

On-site field workers were employed at the five intensive evaluation
sites. The on-site field researchers served as the eves and ears of the
evaluation at those sites and provided descriptive data on project
activities and services. Drawing upon ethnographic traditions, the
field researchers served as participant observers to gather quélitative
data on project activities--the social process of intervention--and
system impacts. Participant observation as a research technique
involves immersing one's self in the environment under examination
while at the same time maintainjng a critical distance. In this instance,
the field researchers were expected to involve themselves in the life
of the project while maintaining their ethical and scientific neutrality.
They were to both participate in project activities as well as observe
those activities. “

Th'e d-ta obtained by participant observation were able to highlight
subtle variations or modifications in project activities. Because
evaluation staff were stationed on-site, unanticipated events or
outcomes could readily be documented. These qualitative data detailed
the maturation of the projects as organizations as'well as the develop-
ment of their service delivery strategies. The participant observation
data provided not only extensive descriptive information but also
served as an explanatory context within which quantitative data could
be understood.

Client Follow-up Interviews

Interviews with former clients at five "intensive" evaluation sites

were conducted approximately three months after termination of
services. Clients were selected systematically, although not randomly,
for participation in the follow-up interview from projects with a

range of services. Therefore, the client follow-up interviews were
able to assess the effects of varying intervention approaches on
domestic violence. Consisting of both open and closed ended items,
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the follow-up instrument was designed to collect detailed data to
determine what types of services were most effective with which
client types. The domains of variables included:

e client demographic and background characteristics;

e assailant demographic and background characteristics;

e characteristics of the relationship;

e characteristics of the violence history;

e client reports regarding the effects of family violence on their

‘children;

prior help seeking;

project services received;

e services from community agencies--in particular, the client's
experiences with the criminal justice system;

e the client's life situation subsequent to project intervention;
and

e the client's overall assessment as to the "helpfulness" of project
services.

The client follow-up interviews were conducted by evaluation staff
through on-site interviewers. After sampling clients for inclusion in
the follow-up study, the interviewers contacted the individuals to
obtain permission for the interview. A major obstacle in conducting
the client follow-up interviews involved difficulties in locating former
project clients for participation. Many women, fearing for their own
and their children's safety, tended to ""disappear"” after project contact.
Given the nature of family violence, this occurence was not suprising
and had been anticipated. Every effort was made to maintain the
integrity of the sampling scheme although adjustments were made
over the course of the follow-up period.

After tocating the client and obtaining consent to participate, an
interview was set up for a public location. The interview was
conducted face-to-face. Frequently, follow-up interviews took an
hour or more to complete. They provided clients with an opportuntiy
to discuss their lives with a."neutral" person. The follow-up interviews
offered a unique vantage point from which to view client experiences,
project interventions, and outcomes.

Interviews with Project Staff

Staff from all of the family violence projects were periodically inter-
viewed over the course of the evaluation. These interviews were o
conducted by the on-site field workers at the intensive sites and by
core evaluation staff during regular site visits. These interviews

- elicited staff impressions regarding project administration and organ-

ization; services; relations with other formal agencies; client character-
istics and needs; and project impacts. These data provided participant
assessments of project activities and outcornes and contributed to

both process and impact assessments.
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Interviews with Key Agency Respondents

D

Key respondents at each site were identified in criminal justice, civil i
justice, social service, and community agencies. Interviews with

these key actors were conducted periodically by evaluation staff.

These interviews elicited respondents' impressions of project activities;
the local environment; and specific changes in their own agencies
regarding the processing of domestic violence clients. By conducting
these interviews at several points (i.e. pro;ect startup, durmg the
1mp1ementat10n phase, and at the termination of grant funding) changes
in respondents’ perceptions along these dimensions were assessed

The interviews with key agency respondents served two important
functions. First, they detailed community actors' understandings and
perceptions of the family violence projects. Second, they documented
modifications in processes and procedures of local agencies, of which
the pro;ects may not have been fully aware. Data from these interviews
were contrastgd with those obtained from staff interviews. In this

way, areas of perceptual agreement and divergence could be identified.
Finally, these interviews se:‘ved as an important qualitative source of
impact data regarding project effects on community agencies.

Implementation of the Evaluation DesignE

The evaluation design was developed and implemented in four stages.

- First, evaluation staff inventoried the existing data collection focus
and protocols at the first six projects. Next, a preliminary evaluation
design reconciled the data needs of the sweeping federal program
agenda with the practical realities of project services and data
collection capabilities. The evaluation design was then pre-tested at
two sites to assess its appropriateness and feasibility, and subsequently
implemented at all the grantee sites. To implement the design, a train-
ing conference was held in April, 1979, for project staff to familarize
them with evaluation instruments and data collection activities.
Training included self-instruction manuals for the PMIS and CMIS,
which were distributed to all projects; evaluation technical assistance
was provided following the conference.

Despite these efforts, the vast majority of projects objected to the
complexity of the design and the demands it placed on staff.
Moreover, projects felt that the evaluation was unresponsive to their
needs since it assessed progress toward attaining the national program
//
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goals instead of examining achievement of each project's local goals
and objectives. Revisions in the design were undertaken in October, -
1979, to assuage these objections. After negotiations with three
representatives, selected by the project directors, the evaluation
instruments were finalized and implemented across sites in January,
1980.

As this scenario illustrates, the major elements of the evaluation
design were implemented not without difficulty across project sites.
Several portions of the preliminary design were eliminated because of
barriers encountered during the pretest stage. These were mainly the
"knowledge-building" components of the design. Many projects
resisted the criminal justice data collection components, since it
involved tracking cases across numerous agencies. Since {ew cases
penetrated the justice system beyond the arrest stage, the tracking
becamme a source of embarrasment to the LEAA-funded projects (see
Chapters 5 and 6). The special studies, which were developed to
provide more specific data on particular aspects of family violence,.
were cancelled when it was found that the costs of conducting those
studies far outweighed the p0551b1e benefits which could be derived
from them.

Yet, not all of the problems encountered in the implementation of
the evaluation design resulted in the elimination of some portion of
it. In many instances, obstacles were mitigated or alternative plans
were initiated. The use of multiple measures of service delivery and
case outcome was, in particular, a valuable strategy for minimizing
the effects of the difficulties encountered. For example, "official
records" were not useful to determine the re-incidence of abuse.
Accordingly, self-report.measures from the client follow-up study .
becam=2 a primary data source to determine the impact of services.

In the following sections, three major areas of implementation
difficulties are described. Each of these areas represents a nexus of
problems and contraints which were experienced in the evaluation. In
turn, these difficulties can be traced to factors or processes operating
at the federal level, at the project level, and from the evaluation
design itself. Each is presented below.

{

(

FEDERAL LEVEL CONSTRAINTS

The National Evaluation of the LEAA Family Yiolence Demonstration
Program involved the activities of two federal agencies--the Office
of Criminal Justice Planning (OCJP) of the Law Enforcement
Assistance Administration, and the National Institute for Juvenile
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Justice and Delinquency Prevention (NIJJDP) of the Office of
Juvenile Justice and Deliquency Prevention. Each agency was
politically independent; each agency administrater was a political
appointee, and the agencies were authorized by separate legislation.
Moreover, each agency had different responsibilities in the national
program. OCJP, as the funding agency for the family violence
projects, was responsible for overseeing and monitoring project
activities. NIJIDP was the federal agency responsible for funding
and monitoring evaluation activities. While such a division of tasks
does not’ necescanly have to be problematic, in this instance,
differences in evaluation philosophy and program orientation, because
of their political independence, were evident in their expectations of
the evaluation. Each of these agencies brought their own interests
and emphases to the national effort. There was no single authority to
resolve disputes and make policy for the joint effort. Those areas
where agency interests diverged created problems for the design and
implementation of the evaluation.

For example, OCJIP asked that a MIS be added to the evaluation to
facil*tate program monitoring. NIJIDP felt'this was beyond the
sc.ape of the evaluation and somewhat violated the traditional
evaluation role. Several projects expressed a fear that the evaluators
would cut off their funding, despite the fact that no such authority
existed. Apparently, OCJP used such fears to gain project compliance
with the MIS. Conversely, OCJP objected to the "knowledge-building"
aspects of the evaluation, claiming that such was more the province
of research than evaluation. They questioned the appropriateness of
client data on violence history. NIJIDP supported these components
as useful to learning "what works for whom."

Design of the National Program

Three factors in the design of the national program constrained
evaluation activities. First, project activities were funded well in
advance of the evaluation. In fact, several projects were continued
from LEAA Victim/Witness Assistance Program funding in a previous
fiscal year. This led to a situation where the project designs were
developed independently from evaluation interests or needs. That is,
primary emphasis was placed ¢7'rlesigning direct services or coordina-
tion strategies without integranng data gathering or documentation
requirements. Therefore, data collection procedures were superimposad
upon existing project designs rather than integrated into them.
Moreover, selection of project sites did not weigh the projects' ability
to gather data. Often, local agencies did not demonstrate that evalua-
tion data were accessible or that they had the capability to collect it.

Project budgets did né« anticipate data collection, nor were resources

or incentives provided for those agencies to cooperate with the evalua-
tion. Data collection was added to formidable direct service burneds
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with no funds for additional staff. Projects were left to balance
service delivery and evaluation tasks. OCIJP, attempting to please
both political and project constituencies, did not give projects a clear
and unamiguous message on the priority of the evaluation until the
second evajuation year.

- Second, the complex and numerous national program goals complicated

the evaluation design. Most of the national goals specified for the
projects were neither quantifiable nor measureable. Several of the
rational goals, such as reducing community acceptance of intra-
family violence, reducing the number of repeat calls to police, or
reducing the number of intra-family homicides and serious assaults,
assumed the existance of baseline indicators and that such data were
accessible over the course of the program. However, agencies in the
majority of sites did not keep such records (Fagan et'al., 1981). The
breadth and generality of the goals, combined with the lack of

" documentation, presented serious obstacles to measurement. Even

disaggregating the goals into discrete components or activities did
not successfully resolve difficulties regarding how to quantva them
or obtain data for evaluation purposes.

A third design issue was the array of project designs. Projects varied
along such dimensions-as type of service (shelter, legal, social service),
locus of service (client, system, community), organization (single
entity, subcontractor, consortium), extent of client contact (no client
contact, single contact, multiple contacts), and type of contact
(residential service, telephone I & R, police crisis intervention,
assailant psychotherapy, community education forum). There were
too many dimensions to support meaningful (or rigorous) comparisons
of prciect-level effects, and too few projects within each dimension
to support a natural policy experiment. The final design focused at
services within projects to test the program's policy assumptions.

Conflict Over Purpose of Evaluation

Lack of consensus as to the purposes to be served by the evaluation
can be traced back to differences in the missions of the two federal
agencies. OCJP, a program office within LEAA, was created to
improve the criminal justice system. NIJIDP, as a research office
within OJIDP, applied an evaluation poiicy whxcn promoted both
program development and knowledge-buxldmg efforts. While sharmg
d& common goal of reducing crime in the United States, the missions
of these agencies suggested different approaches to achieving this
goal. OCJP's mission was oriented to crime reduction by improving
criminal justice system processing. NIJIDP, in contrast, viewed its
task in the Family Violence Program as reducing crime by addressing
the etiology of violent behavior as well as assessing program services.
These differences in agency mission and orientation were exempiified
by the following debates which occured throughout the life of the
evaluation.,
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Should the evaluation encompass both applied and basic research
questions? That is, was the evaluation to address issues of etiology
or causality or was it solely to investigate the processes and outcomes
of the demonstration projects? OCJP tended to stress questions of
criminal justice system effects whereas NIJJDP was more interested
in looking at the causes and consequences of family violence, as well
as evaluating services. These differences were not resolved until the
second evaluation year. In the absence of a clear policy direction for
the evaluation, it was difficult to prioritize evaluation activities.
Since the requirements of applied research are somewhat different
than those of basic research, the evaluation design attempted to
address both agenda items. Yet, lacking clarity and consensus from
federal actors, the evaluation at times was unable to successfully
fulfill the policy needs of either agency.

Sheuld the evaluation address issues of specific deterrence through
criminal justice processing or should it address issues of the efficacy
of intervention services which often were apart from the justice
system (e.g. shelter, counseling)? The progam dssumptions were
rooted in deterrence, yet project services reflected several sets of
assumptions, including both victim and offender foci. Again,
differences as to the missions of the federal agencies involved were
manifest in terms of different emphases placed on the objectives of
the evaluation. If the primary purpose of the evaluation was to
determine the effectiveness of criminal justice intervention as a
deterrent to family violence, then major resource allocations should
have been directed to assessing project effects on the criminal justice
system and criminal court outcomes.

Howe rer, the allocation of evaluation resources would have been
quite different if the purpose of the evaluation was to assess the
efficacy of intervention services. This implies a broader targetting
of evaluation resources aimed at a variety of areas such as social
services, criminal justice services, or civil justice services., Outcome
measures also would have to be obtained from a variety of sources
rather than strictly relying on criminal justice system data.

Consensus on this issue was achieved. Accordingly, theevaluation
design assumed that deterrence was one aspect of a broad, cross-
sectional investigation of service efficacy. Thus, while the evalua-
tion was concerned with the range of services provided, CCJIP interest
was limited to projects' role in criminal justice processing, and the
effects of criminalization. Their perspective ignored the social reality
of service delivery in two ways. It overestimated the extent to which
cases were processed in the justice system (see chapters 3 and 6), and
undervalued the primary services of 17 shelter-focused projects (see
chapter 3).

.

Wha?: should be the evaluator's role in program design? Since project
services preceeded the evaluation, an unresolved question remained

as to whether and how projects should accomodate evaluation needs.
In its purest sense, the objective of evaluation research is to document
on-'site realities irrespective of whether those realities reflect broader
policy interests. This perspective presupposes the existance of
quantitative as well as qualitative data so that project activities may
be documented. However, the Family Violence Program design did

not anticipate evaluation data needs. Accordingly, the evaluation
agenda intruded on established project designs to incorporate
documentation activities, and in some cases took resources away

from direct services.

T.wo choices existed to obtain documentation of services and outcomes--
either superimpose evaluation instruments on existing project services
or modify services so that data acquisition was integrated into service
delivery. Absent resources or incentives for projects, the second
approach would have been better. But there was insufficient support
by OCJP to mandate that services be altered to.include documentation
activ_i'gies. Accordingly, to fulfill evaluation requirements, data
ach}SLtion was conducted either in parallel to or superimposed upon
ongoing sgrvice delivery. This, in turn, created anger and resistance
;rom projects who viewed the intrusion of evaluation activities as an
imposition on their already burdened and emotionally drained staffs.

In the absence of consistent policy and support from-OCJP, this
strategy relied on informal negotiations between projects and
evaluators, and the development of personal relations with the project
staff in order for it to succeed.

PROJECT LEVEL CONSTRAINTS

Other factors at the project level further inhibited the implementation
of the evaluation design. These factors included the size of the grants
available to the demonstration projects; the structure of the grants
which required escalating matching funds; the orientation of the

‘projects to service provision rather than a combination of service

provision and research; and the availability and accessibility of
docurpentanon in the host communities. Each of these issues is
described below.

Size of Grants

The funding level for the family violence projects was both a

- programatic and an evaluation issue. The nine national program goals

reflected exceedingly high expectations for project effects. Projects
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were expected to pursue all nine goals. However, the available funding
was not commensurate with the amhjtious program agenda. Th.e
majority of projects received fairly small grants in light of their
expected activities. The scope of the effort at the project level,

including development and provision of both direct and indirect

{ ) obtain archival data from criminal justice service agencies on family
violence calls for service, arrests, or court cases were often frustrated.
For the most part, there were no accurate baseline data sets from

which comparisons could be drawn. With 23 projects, it was not possible
to collect "original" and compatible data at all sites.

services, meant that few resources were available for documentation
activities. Project resources often were taxed simply in attempting
to provide client services. (For example, the New York project
received a grant of less than $75,000 to serve a target area of
Mannattan.) The addition of evaluation activities further straingd
scarce project resources. Accordingly, prejects viewed evaluation
activities as unnecessary and additional burdens, which detracted
from their ability to provide services. This stance, while logical from
a project point of view, further impeded the evaluation's implementa-
tion. Vs

Vi
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Structure of Projsct Grants

In several instances, the structure of the project granis f.urther .
inhibited the evaluation. Projects were required to provide matching
funds which escalated from 10% to 50% of total budget over the
course of their project period. Accordingly, several projects .
strategically allocated whatever resources they couid muster into
raising these matching funds. While for any private agency raising
matching funds is a difficult and time consuming task, for the family
violence projects this task necessitated a concerted _efiort on the

part of staff who already were overburdened by service dehve.ry peeds.
In this context, evaluation requirements clearly were 2 low priority
and a source of frustration and resentment. In the day to day struggle
of the projects, evaluation data were seen as belonging to someone
else and/or potentially threatening, and were not seen as reflective

of or useful to project activities.

An additional structural problem was the use of subcontracts for
services. Politically independent subcontractors felt no obligation to
participate in the evaluation, and were confident that Fheir contracts -
would not be jeopardized by this position. They were right.
Evaluators, lacking a direct relationship with the subcontractors, had
little influence. The quality of the evaluation data suffered.

Community Constraints

The selection of the project sites was made without systematic
investigation as to the ability of the host communities to support
evaluation activities. Record keeping systems of local agencies were
often idiosyncratic. Frequently, data were neither available nor

Not only were historical data unavailable, but current record keeping
systems did not provide the information necessary for the evaluation.
Attempts to modify record keeping practices of local agencies were
futile without incentives or resources for those agencies. Often, the
requests by "grass-roots" feminist groups to criminal justice agencies
for record-keeping changes were met with hostility. Thus, the evalua-
tion faced a significant constraint given the lack of available ‘
documentation regarding the characteristics and outcomes of family
violence cases.

EVALUATION DESIGN CONSTRAINTS

In its attempt to fulfill a disparate federal evaluation agenda, the
evaluation design itself contained certain problemmatic areas. Some
of the issues faced by the evaluation included: the development of a
research agenda; the decision to focus the evaluation on clients and
projects; the potential intrusiveness of evaluation questions in a
treatment context; the difficulty of measuring the impact of indirect
services; and the number and staging of projects to be assessed.

The Evaluation Agenda

In the absence of consensus at the federal level, the evaluation agenda
included research as well as more typical evaluation activities. The
inclusion of both basic and applied research concerns led to an
ambitious evaluation undertaking. While every attempt was made to
merge research and evaluation questions, it was at times necessary to
develop separate strategies to fulfill both needs. Moreover, the dual
foci of the evaluation agenda made it more difficult to win the

. projects' support in the evaluation activities. From the projects’

perspectives evaluation activities may have been viewed as burdensome
but were at least understandable. Research, on the other hand, often
raised fears among service providers since it dealt with questions not
directly germane to daily activities. Moreover, projects feared that
research findings would be misinterpretted and used to reinforce

myths about wife beating. During the evaluation, several such news

accessible (see Special Studi¢s, earlier this chapter). Attempts to | e articles appeared, reinforcing projects' fears. Thus, the task of
, ' ; \% involving projects in the evaluation effort was made more difficult by
o the dual foci of the evaluation agenda. S
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Evaluation Focus on Clients and Projects

Given the weaknesses in "official" data, the evaluation relied heavily
on projects and clients as primary data sources. Since the evaluation
did not have sufficient resources to maintain an on-site presence at
each project site, the projects were requested to document their own
activities as well as gather background data on clients. However,
since staff at many of the projects viewed the evaluation as coming
from insensitive and unknowledgeable "outsiders," they were reluctant
to participate in evaluation activities. Requests to have workers
gather even minimal evaluation data were viewed as aggravating the
burdens on already overextended staff. Additionally, staff concerns
regarding client confidentiality and privacy issues acted to further
complicate data collection activities. Even when reassurances were
obtained from the evaluators, project staff still displayed a reluctance
to collect client data. '

Evaluation Questions Conflicting With Treatment Needs

A related issue involved the perceived intrusiveness of evaluation
questions within a treatment context. That is, project staff expressed
reluctance to question clients at "crisis moments." Moreover, the
research aspects of the evaluation activities were seen as unimportant
to the provision of services. The evaluation questions included: what
works, and for what types of clients? This involved exploration of
clients’ backgrounds. Project staff, concerned with minimizing crises
and delivering services, often did not see the utility of these jtems to
their own activities. Perhaps, most importantly, staff perceived the
evaluition questions as threatening the relationship they were
attemrting to develop with clients. Additionally, the range of services
provided by the projects often made evaluation questions inappropriate.
Projects offering short-term or single contact services felt that their
limited client contact was best spent in providing direct services
rather than in attempting to fulfill evaluation needs. From the
projects' perspective, these objections were both consistent and
logical. From an evaluation standpoint, these objections presented
significant obstacles to measurement and analysis.

Measuring the Impact of Indirect Services

In response to the national program goals, projects attempted to

effect positive change not only in the lives of clients directly served,
but also in general community attitudes towards family violence and
formal system responses to spouse abuse cases. To address the
indirect service goals many projects developed educational presenta-
tions and materials for community and professional audiences. For

the evaluation, the difficulty in assessing the effectiveness of these
activities was great, particularly given the number of projects involved
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and the disparate types of activities initiated. Something as
ephemeral as community beliefs or attitudes is at best problemmatic
to measure; given the sensitivity of the family violence issue, these
measurement difficulties increased exponentially.

To measure the impact of these indirect se: vices, some type of
community survey was necessary. However, the cost of conducting
interviews with representative community samples was prohibitive
and beyond evaluation resource. While qualitative data to address
tl:lese issues were obtained by the on-site staff at the five intensive
sites, the evaluation could not thoroughly or rigorously assess the
impact of the projects' indirect services at all sites.

Number and Staging of Projects

When the evaluation started, six projects were already underway.
Over the course of the evaluation period, projects were added in two
pha;es. By the end of the second evaluation year, 23 family violence
projects were included in the national evaluation. The simple number
and phasing of projects severely complicated evaluation activities:
the.task of designing an evaluation for the number and diversity of
projects was overwhelming. Although evaluation core staif made
every effort to maintain ongoing liaision with the projects, it was
freguently difficult to keep up with project developments and address
their concerns. Finally, the assistance projects required in imple-
menting the PMS taxed evaluation resources. With so many projects
at so many different stages of development it was logistically
difficult to provide evaluation technical assistance to ensure uniform
interf retation of evaluation requirements.

Data Sources for this Report

This report presents analyses conducted on a variety of qualitative
and quantitative data sets. Sources of qualitative data include the
participant observation activities conducted at the five intensive

sites as well as the key actor interviews undertaken during site visits
to all the project sites. Case study analyses of 10 sites provided data
for analyses of system impact and services continuation. Quantitative
data sources were the PMS and the client follow-up interviews. Data
from the initial assessment instruments of the Client Management
Information System document approximately 2,700 clients served by
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! . "y the family violence projects. Client follow-up da.ta, collected at five : (E > | o -
A sites in two panels, provide information on 270 clients served by the ) -
projects. These qualitative and quantitative data are gnalyzed in

terms of the project-effects on clients and local agencies.
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3 From Theory,\To Practice--
Family Violence Interventions

i

.

This chapter describes the development and implementation of the

Family Violence Demonstration Program, tracing the initlative from

its emergence as a national policy issue to the reality of intervening

| with victims and their families. The Family Violence Program was an

e : ; : » 1 ~ v**‘"“% . ambitious national policy experiment, whose central assumption was

7 { 7 ' deterrence--the application of criminal and civil law protections for

; Q ‘ - ‘ victims and criminal sanctions against assailants. The demonstration

N : projects were the vehicles through which these assumptions were

e , ’ tested. LEAA's concern that family violence is a multi-faceted

: problem prompted a program design emphasizing a multi-agency

BN : : approi-ch with both criminal justice and social service. ‘The result

Lo : was a national demonstration program testing the effects of several

‘ ' intervention approaches and types of services in reducing the incidence
and severity of family violence. The 23 projects in this program
represented the intervention variable in this experiment,.and the

component services expressed the underlying assumptiong of the LEAA
program.

IS

_ ; i : - : , The chapter also describes the interventions tested in this policy
: S . : : X experiment. A brief historical review traces the prograin's origins

' ' and intentions. The projects' organizational characteristics are
analyzed, for these features influenced tlie content of the services
provided. As seen in chapter 7, these features also were predictors
of whether projects, services, or policies were continued at the
conclusion of the federal demonstration. The services are described
, briefly--they serve as the "treatment" variable in thev,f”(irucial tests of
; ' ' _ ‘ , the program's assumptions. Finally, the "social process" of service
[ : TR o : o ; 0 ~ delivery is described. The data in later chapters take on additional
; i ‘ significance where readers are aware of the intense emotions resulting

o L ; R o , , : P ( A\} from day to day work with physically abused victims in deep per§}ona1,
Cii v e L LC _ \
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The Family Violence Demonstration Program can be viewe\?{ as the
product of national and local events which set the stage foriits
creation. Chapter | described the process by which family violence
was identified as a social concern and evolved into a social problem.
This section examines the history of the program in the broadest
social and political context--its relationship to family violence as
an emerging national policy issue. A brief chronology of events traces
the convergence of two perspectives--the feminist movement and the
justice system's growing awareness of domestic violence as a crime
issue--in shaping the LEAA program. Federal contributions are also
assessed as they attempted to integrate the criminal justice emphasis-
-and hence the deterrence assumptions--into the projects.

EMERGENCE OF DOMESTIC VIOLENCE AS A POLICY ISSUE

Exam.ing the historical context of the projects, three distinct vet

inter-related themes emerge as contributors to the Family Violence
Program:

e feminist involvement in recognizing family violence (and in
particular, wife abuse) and miaking it a major policy issue;

® the criminal justice system's growing awareness, partially due
to previous LEAA programs, of family violence;

¢ changes in legislation on domestic violence.

The individual projects can be viewed as they fit into the history of
family violence as a policy issue. Some stem from initial feminist
work in the area of family violence, while others are a result of an
institutional response on the part of social service or criminal justice
agencies to recent concern over domestic violence. The projects can
also be seen‘in terms of a social and political phenomenon--a largely
grassroots feminist movement around "battered women" gathered
momentum, created services and pushed for changes in legislation

and institutional responses. Concurrently, the criminal justice system
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and social service agencies took steps toward working more system-
atically with victims of family violence. Government funding for
family violence prograrms through LEAA was made available; both
traditional agencies and grassroots groups created new programs
around both legislation and funds. Each of the projects was distinct
in the way it came into existence; however, all can be better under-
stood in relation to this broader context, and their subsequent fates
can be predicted 'from these themes.

Feminism

To understand the history of the family violence demonstration
projects funded under the national program, it is necessary to see the
programs in the wider setting of the recognition of family violence as
a nationwide problem of significant proportions. The "discovery" of
battering, especially wife abuse, was due in large part to the work of
feminist organizations, nationally and locally, and to feminist writers
and scholars who documented and publicized the issue. Together with
family researchers and childrens' advocates, feminists have been
central to the expansion of domestic violence as a multifaceted public
policy issue. During the past decade, feminist groups have been instru-
mental in initiating legislative changes, altering police and court
procedures, and working as advocates for victims within traditional
socjal service agencies. Feminists created the concepts and first
ventures into alternative, community-based services such as hotlines
and shelters.

The nature and breadth of services which were oifered by many of
the family violence projects can better be understocd in light of how
these urojects grew out of feminist grassroots efforts, especially
those directed toward rape victims. Battered women presented
themselves to many feminist-oriented service groups via rape hotlines
started by these groups, as well as to victim assistance agencies
(Miamilo/g;ape crisis centers. Hotline workers learned to their
surprise that their crisis lines received a disproportionately high
number of calls from battered wives. The origins of one rural shelter
based project, for example, stem from a rape hotline created by a

- VISTA worker at the local women's community center. This exper-

ience was seen in several projects; especially in rural areas.

In addition to "discovering" the battered woman, the grassroots

groups rapidly identified the array of services victims need: shelter,
transportation, counseling, legal assistance, advocacy, jobs, childcare,
etc. They also became aware of the limits in the legal resources
available to victims of domestic violence: inadequate police response,
discouragement in efforts to prosecute, and civil and criminal legis-
lation which did not provide sufficient protection for the victim.
Feminist activists thus became involved in many aspects of the family
violence issue: legislative reform, police and prosecutor training,
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shelters and attempts to obtain large-scale funding for services to
victims of family violence. This involvement generally occurred
within the context of community-based grassroots organizations such
as shelters, rape crisis programs, hotlmes, and women's resource
centers.

Criminal Justice System Responses

As famnily violence became a public policy issue, the criminal justice
system was obliged to respond in new ways. The feminist movement
exerted political pressure on the criminal justice system to fulfill its
leg1slat1ve mandates to treat wife abuse as a serious issue. Tradition~
ally, family violence was perceived as burdensome by criminal justice
agencies: as an ever-present phenomenon, it created dangerous situa-
tions for the police and generated cases difficult to resolve for the
courts. To this day, family violence programs continue to grapple
with ways of changing such attitudes.

Within criminal justice agencies, however, there were several move-
ments which counterbalanced such attitudes and served to create
favorable pre-conditions for family violence programs. At the police
level, innovative training programs had been sought to teach officers
how to solve disputes and defuse violent situations have been under-
way since the late 1960s. The work of Bard* and others helped create
such programs and documents the difficulties in implementing them.
A major issue was teachmg police officers to reconceptualize their
role a1d to begin to view themselves as "conflict man7>gers." Police
trainii g programs in family crisis intervention were begun in the
early 1970s by the Office of Law Enforcement Ass%tance, LEAA's
forerunner. The victim/witness programs funded sihce 1974 by LEAA
were instrumental in making law enforcement agencies amenable to
the idea of providing services for the victims of crime--extending
their sphere of responsibility. The victim/witness programs also
functioned as magnets for victims of family violence; the sponsoring
agencies were presented with the need to provide additional special
services for family violence victims, who quickly became a major
portion of the caseload of victim advocates' programs.

*See Morton Bard, "Family Crisis Intervention: From Concept to
Implementation”, in Roy, Maria (ed.), Battered Women. New York:
Van Nostrand, R/emhold Co., 1977. Feminists were critical of this
approach, thou(h They viewed the psychological terminology of
"dispute" and "conflict" as obfuscating the criminal violence at the
heart of family domestic disturbance. Moreover, this approach tended
to spread blame among both parties, instead of identifying an
assailant.
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Other:criminal justice system programs which raised awareness of
family violence included mediation and diversion programs. The
counseling and dispute settlement services in these programs often
were utilized for the "treatment" of a violent spouse, or the non-
criminal resolution of cases seen as "inappropriate" for the criminal
courts.

Leglslatmn

Famxly violence legislation is crucial to understandmg the climate in
which the programs arose, as well as forming an important constraint
on the kinds of services programs are able to offer. Some of the
programs came into being at the same time as newly enacted legisla~
tion. In several instances, changes in legislation took place after the
programs were well underway. The pressure for legislative change
came largely from feminists and attorneys who had worked in the
legal system, attempting to secure protection for victims of family
violence. In a number of states individuals who had been'active in
creating the family viclence program also worked on legislation. The
Philadelphia project, for example, rose from the Protection From
Abuse Act, passed by the Pennsylvarnia legislature in October, [976.
Before the LEAA grarit, a women's group had started a part-time
voluntary program of legal counseling in the DA's office to inform
victims of their options. These efforts pointed toward the necessity
for a more formalized advocacy service to fully implement the
Protection from Abuse Act. The family violence project which later
evolved was designed specifically to enable the legislation to be used
more 2£ffectively by victims.

In New York, two family violence projects arose after a lawsuit and

legislative changes had made domestic abuse a well-known and highly
charged issue in some parts of the criminal justice system. A 1976
lawsuit was brought against the police departmentfor their lack of
response& to abuse victims. A parallel suit against the clerks and
probation officers in the Family Court charged Family Court intake
staff with diverting vigctims from hearings before a ]udge where they
could obtain emergency protective orders. Victims were allegedly
not informed that the informal adjustmerits made by probation staff
were not binding and that they have a statutory right to see a judge.

The rather complicated set of options the victim can choose, coupled

with past problems with the court and police reaction to family
violence, must be viewed as critical antecedent conditions which
dictated the approaches of the two New York family violence projects.
One project focused on the criminal prosecution of assailants, while

the second was provided to assist victims in dealing Wlth the complicated
Family Court System.



D Y Tt

A e

D B B

PRI
LB et S

i

In sum, the historical context of the Family Violence Program is one
in which several social and political trends merged to create a climate

~of both advocacy and institutional responsiveness to family violence.

The issue was first advanced by feminist organizations. However,
simultaneously, there was a growing victims advocacy movement
within criminal justice agencies. Earlier prosecutorial inriovations
such as diversion programs using mandatory counseling also set the
groundwork for the multifaceted family violence programs. The
momentum created by the newly expressed concern aver family
violence resulted in legislative reforms which in many cases spurred
program development. :

Although the feminist community's interest in domestic violence and
the victim's rights trend coincided in time, there still remain
distinctions between the vay in which the problem and solutions to
family violence are viewed in these respective quarters. In examining
the.programs it is important to bear in mind their origins and to under-
stand the differing approaches they bring to the problem. These
differences are reflected in the service emphasis of the projects, the
interpretation of the program's deterrence assumptions, and ultimately
in the social process of service delivery.

ORIGINS OF THE FAMILY VIOLENCE PROGRAM

The o-igins of the Family Violence Program are to be found in LEAA's
Citize's Initiative program and its successor, the Victim/Witness.
Program. The Citizen's Initiative Program began in 1974 (FY1975)
and continued untii the establishment of the Victim/Witness Program
in 1976 (FY1977). In a EEAA paper entitled "An Overview of Victim
Witness Assistance Programs", the progression is referred to as an
"outgrowth." The "outgrowth" notion can be validated from several
perspectives. First, the Citizen's Initiative Program emphasized
citizen involvemer:t in the criminal justice system. One program goal
is for the criminal justice system to "consider and strzgify highest the
needs of interacting citizens." The demonstration and research
projects established the need- for expanded and. refined services for
victims and witnesses, and a specific program, Victim/Witness, was
established. Included in this second program is an emphasis on victims
of "sensitive crime': rape victims, sexually abused children, and
domestic violence victims. The following year, the domestic violence
and sexually abused children categories were separated cut into a
distinct program: Family onlence. ,

The "outgrowth" process at i1rs1 glance seems to reflect and parailel

events on the local level, both in the victim/witness programs and in

1“' ;
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grassroots organizations. However, official LEAA documents which
describe the programs, their objectives, and delineation of goals,
indicate a somewhat different pattern. In fact, the Family Violence
Program appears as a radical departure from the Victim Witness
Program within the context of these documents. Review’of the origins
of the Citizen's Initiative and Victim Witness Programs confirm the
considerable differences between these programs.

The Citizen's Initiative Program

In 1974, the Citizen's Initiative Program was instituted as a national
priority program of LEAA. LEAA administrators expressed publicly,
at that time, a concern that the average citizen has lost confidence
in the criminal justice system. To ameliorate this situation, LEAA
solicited bids on demonstration programs which were to: "...cause
the criminal justice system to consider and stratify highest the needs
of citizens who interact...and...which enable and assist the citizen in
better performing a function for the criminal justice system."*

The detailed description of the initiative contained a statement of
purpose which specifies that-programs are to have a "...significant
impact on the reduction of crime through the active involvement of
the citizen in the criminal justice process."** The programs included
in their scope, goals for public education, volunteer involvement and
reduction of circumstances which promote crime.

The Victim/Witness Program

In FY-977, the Victim/Witness Program was established as a separate
program. A major program objective was "to assist in the development,

- implementation and replication of projects designed to improve the

treatment of victims and witnesses and to increase citizen confidence
in and cooperation with the Criminal Justice System."

This objective is similar‘ to that of the earlier Citizen's Initiative
Program. For example, the Victim/Witness Program called for:
e increased repcrting of crimes by victims and witnesses,

e reduced waiting time and unnecessary appearances of police
and civilian witnesses;

¥Guideline Manual M4500.1B, p. 34-5, February 1974, As an aside,
it is interesting to note that the Purpose section also includes a
closing statement saying that "These goals conform to LEAA's mission
to develop, test, and evaluate effective programs, projects and
techniques to reduce crime and delinquency."

**Guideline Manual M4500.1C, p. 121.
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. ;,gcreased witness cooperation in the prosecution of cases,
particularly those cases involving traditionally uncooperative
witnesses, including rape victims, victims of domestic violence,
children who have been sexually assaulted, the elderly and =
those fearing reprisals;

e systems improvements for victims and witnesses, including
computerized witness notification, televised testimonies of
expert witnesses, citizens' information terminals in courthouses,
and other new and improved methods aimed at cost savings;

e development and dissemination of programmatic guidelines for
victims of sensitive crimes including rape, sexual abuse of
children, and domestic violence;

e development and demonstration of new methods for victim
participation in criminal justice proceedings;

e reduction in the repeated victimization of sexually abused
children, victims of domestic violence, and vulnerable elderly
victims.

The Family Violence Program

The Family Violence Program was funded in FY1978, and in fact
included six programs funded in FY 1977 as part of the Victim/Witness
Program. However, a close reading of the Family Violence Program
Guideline shows that the overall purpose of the Family Violence
Program was quite dissimilar: "to provide support for several
comprehensive program models designed to test appropriate and
effec-ive responses to family violence." This objective indicates a
break with the original rationale for establishing services for victims--
to increase their cooperation/confidence with/in the criminal justice
system.

‘Moreover, the emphasis in the purpose of the Family Violence Program
was not as explicitly focused on criminal justice improvements as in the
Victim/Witness Program. The Victim/Witness Program was perhaps
viewed as appropriately inclusive of social service programs and
program components because the underlying assumption about the
program was that it would ensure citizen confidence in and cooperation
- with the criminal justice system. LEAA thinking may have focused

on development of a strong set of criminal justice goals for the Family
Violence Program, to enhance the likelihood that the issue would be
perceived as legitimately within the scope of that agency's legislative
mandate. By FY1977, when the Victim/Witness Program scope was
broadened to become the Family Violence Program, the Program
Manager had come to consider as essential an emphasis on inter-
agency coordination and some basic LEAA concerns regarding agency
statistics, the level of criminal justice involvement in family violence,
and a multi-faceted approach to family violence. On the most general

o
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level, the intent of the program initiators was to "mobilize community
support and interest" in family violence issues. At the agency (LEAA)
level, initiators were apparently interested in facilitating agency
acceptance of family violence as an "appropriate program area" of
LEAA concern and attention.

Initiators felt that making money available for domestic violence
programs focused on the criminal justice system would provide an
impetus for improvement of system response and give the issue an
increased priority nationwide. A precise formula--a program model--
for accomplishing this aim was not developed. Initiators' additional
areas of interest included questions concerning the appropriate use
and effectiveness of the "nuances of criminal justice authority," i.e.,
measures not involving incarceration--e.g., arrest, prosecution in
order to divert. In addition, initiators were interested in discovering
the level of effectiveness (in terms of a reduction of the battering
phenomena) given minimal criminal justice action.

In sum, the elaborate and ambitious set of Family Violence Program
goals appear to have been developed, in part, as an attempt to justiiy
the integration of the family violence programs originally funded under
Victim/Witness auspices into the new program. It can also be seen as
an attempt to justify the funding of "family" services within a "crime"
agency. One can see that some of the project components were also
mandatory parts of the earlier Victim/Witness funded projects. These
factors are important in understanding how some projects (those with
smaller budgets and lacking an institutional affiliation) were over-
whelmed in their attempts to provide direct services while coordinat-
ing with the range of criminal justice agencies in their communities.
The d'fficulty experienced by some projects in implementing services
may t 2 traced to the broad LEAA agenda (nine goals) and the resources
available. In turn, the test of the basic program assumptions--specific
deterrence and victim "empowerment''--may have been weakened by
the broad range of program goals and the resultant absence of a
program model.

IMPLEMENTATION AND FEDERAL SUPPORT

Federal support to the Family Violence Program, p‘rovided by the
Office of Criminal Justice Programs of LEAA, had two components:

e discretionary action grants to public agencies and private
nonprofit organizations to develop demonstration programs,
and ’

B 2 v e e srren SN -~
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e technical assistance grants and contracts to several organiza-
tions to generate activities and publications supportive/of
action grantee efforts and services in domestic violence.

In addition, OCJP developed a national goals statement and a short
background paper that established the legal and theoretical under-
pinnings of the national program. These documents served as the
conceptual foundation for the national program and exerted consider-
able influence on project tactics and organizational development.
Federal support is described below.

Action Grants

In FY1977, the Special Programs Division of the Office of Criminal
Justice Programs (OCJP) of LEAA awarded six grants under its ongoing
Victim Witness Assistance Program to develop programs and services
for victims of family violence. Grants were awarded to four projects
serving victims of spousal assault and two projects serving victims of
child sexual assault and their families. As described above, OCJP
had decided to develop a special program initiative specifically to
address family violence, setting forth guidelines for an expanded
federal demonstration program. Eleven new grantees and five of the
six FY1977 grantees were funded under the Family Violence Program
in FY1978. In FY1979, nine additional grants were awarded under
this program. The funding strategy included both program support
and action grants. Table 3-1 lists the grants by fiscal year. Over
$8.2 million was awarded over a four vear period, excluding costs of
$1.32 million.

Table 3-1

Family Violence Program Grant Activit'y
Fiscal Years 1977-80

1977 1978 1979 1980
ACTION GRANTS
Phoenix, AZ 61,700 8,518
Brattleboro, VT 48,000 42,000 32,400
Henry Street, NY 68,920 79,310 49,492
Dade County, FL 79,088 88,870 67,000
Children's Hospital, DC 161,176 206,628 138,423
Harborview, WA 170,115 166,081 193,577
Fayetteville, NC 117,097 106,451
Santa Barbara 249,167 213,639
Delaware 140,000 122}6\66
White Plains, NY ) 30,553 92,:01
Alaska 260,386 244,500 ;
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Table 3-1 (continued)

1977 19738 1979 1980

Cleveland, OH 155,000 127,783
Philadelphia, PA.= 185,802 191,157
South Florida 263,336 135,296
Utah 31,234 76,260
Gary, Indiana 114,300 56,680
Salem, MA 126,000 105,000
Portland, OR 195,000
Rhode Island 222,360
Hinesville, GA 90,000
Ashland, KY 100,000
Charlottesville, VA 100,000
San Francisco’ 184,761
Faribault, MN 60,000
Northampton, MA 90,000
Morgantown, WVA 78,427
North Dakota 125,000
Montgomery, AL E . 200,000
Milferd, MA 135,000
Subtotal 588,999 2,085,324 1,700,463 2,169,448
PROGRAM SUPPORT
CwPS 132,160 249,974 334,992 334,992
Home Economics 53,212
PERF 35,290
National ass'n. of Counties 9,900
Center for Prevention of

Violence 97,000
ODN Productions, Inc. , 265,635
San Jose, CA . 50,000
TOTALS 721,159 2,423,300 2,142,355 2,922,075
GRAND TOTAL $8,208,389

Federally Sponsored Technical Assistance’

Technical assistance to the Family Violence Program sites was provided
during this period by the Center for Women Policy Studies (CWPS).
CWPS also published a newsletter and maintained a National Clearing-
house on Domestic Violence. These activities were supported initially
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by LEAA (QC&P) and iater by both OCJP and the now defunct Office
gﬂ Domestic Violence of the U.S. Department of Health and Human
ervices.

OC;JI:—’ also funded efforts to support and improve the response of
criminal justice system agencies in each project jurisdiction in order
to facilitate the realization of program goals. For example, a three-
day conference was held in Memphis, Tennessee, in September 1978,
to discuss the role of the prosecutor in spouse assault cases. Jointly
sponsored by CWPS arid the National District Attorney's Association,
the conference was attended by prosecuting attorneys from each of
t}?e family violence project sites as well as representatives from
victim/witness and dispute resolution programs. The conference had
two major objectives: (1) to develop a consensus on strategies for
prosecutorial management of domestic assault cases and (2) to exchange

-information on strategies and tactics for prosecutorial handling of
the cases.

The conference results were reported in The Victim Advocate. While
reaffirming the LEAA premise that spousal assault is a crime and
should receive the same treatment as other offenses, participants
recognized that factors intrinsic to these cases often make prosecu-
tion difficult. In addition, attitudinal barriers among justice system
staff often were seen as impediments effective prosecution. Instead,
prosecutors relied on a range of responses: filing of charges;
.dlversmn; victim support services; and referrals for services,
including mediation, social services, and civil court remedies.

QCJP also supported the development of standards and guidelines for
improved law enforcement handling of domestic violence cases. A
grant ‘o the Police Executive Research Forum (PERF) resulted in a
research monograph on current practices, the legal and traditionai
underpinnings of those practices, and documentation of recent
advances in police handling of cases (Loving, 1980). Focusing on
domestic disturbances involving the threat or use of violence, the
study included three phases: a study of the incidence and prevalence
of domestic assaults and current police responses; field and survey
research of 17 police agencies and 130 officers at the family violence
project sites to examine policies and procedures for handling "violent"
domestic disturbances; and the development of proposed policies and
procedures ratified by a peer review panel of 20 criminal justice and
social service professionals. -

The P}ERF research confirmed the results of several previous studies
of police ‘interve.ntion in domestic disputes. The study was critical of
"alternative" police responses such as crisis intervention and
reconciliation of the parties. Officers cited impediments to effective
intervention, including poor training, ambiguous departmental policies,
and a lack of incentives to devote more time and attention to spouse
abuse cases. Loving (1930) suggested that policies be developed to |
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"impose sensible limits and structure on the range of available police
intervention practices for these calls." The report recommends
increased arrests in felony spouse assault cases and in some
misdemeanor assaults. Although these procedures seem contrary to
the traditionally broad discretion of police officers, the designation
of specific dispositions for specific types of cases was deemed
necessary given the indiscriminate use of informal and largely
ineffective "adjustments" for these potentially lethal situations.
Police training in the Family Violence Program sites was left to the
individual projects.

OCJP also took steps to improve institutional responses to child sexual
assault cases in 14 of the Family Violence Program sites. A grant

was awarded to the Sexual Assault Center of Harborview Medical
Center in Seattle, Washington, to conduct community training confer-
ences in case management and criminal justice system response to
these cases. SAC staff conducted one-day conferences of prosecutors,
police administrators, and medical and social service agency staffs in
1980 at 14 sites to discuss methods for adaptation of the technology
developed under the SAC family violence grant.

Other OCJP-supported efforts included technical assistance at project’
sites to develop treatment programs for batterers and conferences to
foster linkages between the projects and clergy. In addition, over the
past 18 months, OCJP has convened the grantees for three "cluster
conferences" to exchange information and data on project service
delivery and organizational development as well as to receive further
technical assistance from CWPS. Finally, OCJP awarded a grant to
the National Home Economics Association to generate public educa-
tion materials to support local grantee efforts in altering attitudes
towar': domestic violence.

In sum, OCJP took substantial and concrete steps to assure criminal
justice involvement in family violence cases. The training and
technical assistance programs were designed to assist the projects to
conduct training and work within the context of the criminal justice
system. These inputs were thorough but modest supports toward
achieving goals of substantial change in longstanding social service
and justice system policies in a relatively short time period. OCJP
selected a cohort of demonstration projects, rich in geographic, organ-
izational and institutional diversity, who best demonstrated the
existence of family violence problems in their communities. They
also offered assurances of linkages with the justice system, and
offered to pursue the broad OCJIP agenda. Armed with a variety of
inputs and resources, the projects ambitiously sought to develop and
coordinate services, alter policy, and educate the community against
violence and in favor of utilizing services.
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THE LEGAL ENVIRONMENT: STATUTES AND LEGISLATION

The major premise of the LEAA program--that increased involvement
of the criminal and civil justice systems is a primary means of
reducing spouse abuse and family violence--was implemented at the
project sites only to the extent that family violence statutes, penal
code sections, and civil procedures permitted police intervention and
created legal options for victims. These options included protection
orders or criminal sanctions which varied widely across states. The
options available to police and prosecutors, including the means to
effectively intervene, arrest, prosecute, and otherwise sanction these
offenses, also varied by state legislation.

Analysis of the impact of project intervention on violent families
must include available criminal and civil court options as a major
contextual variable. This section presents an assessment of the key
provisions in civil and criminal remedies for family violence in the
project sites. State-by-state assessments appear for the ten core
sites in Appendix C.

Civil Remedies—Temporary Restraining Orders and Protection Orders

Several forms of civil remedies were available to battered women,
including protection orders, temporary restraining orders, divorce,
damages, and alimony (Lerman, 1980). At the family violence projects,
the most important and widely used remedies were temporary restrain-
ing orders and protection orders. A temporary restraining order (TRO)
(or a -emporary order of protection) is an emergency protection order,
whick may be ussued on demand or within a few hours of an incident.

A TRO is available in most incidents involving threat of violence or

injurgr, and may not require the appearance of the assailant (Grau,
1982).

In the domestic violence sites. 18 of 23 (78%6) had provisions for a
TRO. This legislation is recent in nearly all states; 38% of these laws
have been passed since 1977. TROs are usually available ex parte.
that is, the order may be issued after a hearing at which the victim is
present but not the abuser, and usually the same day she files the
petition.. Of the 18 states with civil TRO provisions, 17 (94%) provide
for ex parte relief. The rules on who may obtain a TRO, however,
differ from state to state. In some states, anyone abused by a spouse,
former spouse, household member, family member, or former house-
hold member can obtain a TRO ex parte. Other states limit TROs to
women married to the abuser, and others require that the victim file.
for divorce to obtain a TRO. Among the 17 family violence sites
with ex parte TRO provisions, six (35%) are limited to spouses only.
Of these, two require that another civil action (e.g., filing for separa-
tion or divorce) be pending or in effect.

%
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Temporary orders remain in effect for a limited period of tirie until

a full hearing-can be held or until the court re-opens. After the
hearing, the TRO becomes a Protection Order and may remain in
effect for a period of up to one year. Protection Orders are renewable
in three (179%) of the 18 states.

Enforcement of a Protection, Order is a critical determinant of the
effectiveness of family violence sanctions and statutes. In New York,
the failure of law enforcement to enforce arrest provisions for viola-
tions of restraining orders was the subject of a class action lawsuit
and subsequent consent decree (Bruno v. Codd, 1978). In 78% of the
states where protection orders are available, a violation is punishable
either as criminal contempt or a misdemeanor.

Civil contempt, a more common sanction, is generally punishable by a
jail sentence (up to six months) and/or a fine of $500, or a term of
probation supervision. Only one state has a provision for a minimum
or mandatory jail sentence. In criminal contempt or misdemeanor
violations of protection orders, four states (179%) permit a police
officer to make an arrest without first obtaining a warrant or observ-
ing the vielation. Unlike other misdemeanors, the officer can make a
warrantless arrest if he believes there is "probable cause" that a
violation has occurred, even where there is no visible injury.
(Probable cause arrests are usually reserved for felony violations
involving stranger-to-stranger offenses.) Two states (19%) have
established mandatory arrest for violations of protection orders.

Criminal Remedies

While mnost states have statutesrohibiting physical assault, law
enforcement and the courts have historically treated violence among
spouses as a family matter and have failed to apply criminal sanctions
in other than the most brutal cases. Application of criminal sanctions
has been selective and discretionary, and even in convictions sentences
have been lenient.

Recently, several states have enacted legislation to overcome many
of the barriers to criminal justice intervention. Warrantless arrest
for misdemeanor spousal assaults, special chapters defining spousal
assault as a criminal offense separate from stranger assault, and
mandatory arrests for violations of criminal orders or repeat offenders
are options created by recent legislation. All these measures are
designed to afford victims of family violence access to criminal
remedies traditionally inaccessible die to procedural, attitudinal, and
political barriers (Loving, 1980). In the 23 project sites, only two

(9%) have created special penal code sections defining spousal assault
as a felony or misdemeanor. Seven (30%) have enabled probable cause
arrest for misdemeanor spousal assault. As mentioned above, 17%
have enacted statutes providing for probable cause arrest for a vicla-
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tion of a TRO or a Protection Order and 9% have established
mandatory arrest for such violations.

Overall, these new statutes have created opportunities for increased
criminal justice involvement in spousal assault cases. However, the
utilization and application of these provisions remains a function of
victim choice and police officer discretion. Training programs for
officers should be part of a policy development and implementation
process to assure consistent and comprehensive application of these
statutes.

The Focus of Reform: Criminal Sanction for Civil Yiolations

The review of legislative action at the family violence project sites
suggests a trend toward statutory reform enhancing civil remedies

for family violence and spousal assault. Included in this trend is the
criminalization of violations of civil remedies. Reforms in the criminal
statutes (i.e., penal codes) are not na arly as prevalent, however. Fewer
than 30% of the states have undertaken reforms in penal code defini-
tions or criminal procedure.

Several plausible hypotheses for this trend can be set forth. First,

the emphasis on civil remedies may have resulted {rom recognition of
the substantial barriers in criminal justice processing of family violence
and non-stranger violence cases.” These barriers are numerous and
complex, involving issues such as time to response or case resolution,
quality of response, difficulty in accessing agencies for relief or
service, and ineffective or irrelevant case dispositions and sanctions.
Civil ‘emedies, on the other hand, are more accessible and timely
(altho'.gh there remain questions about the effectiveness of current
sanctions for violations of protection orders).

Second, it is possible that less resistance would be encountered in
attempts to alter civil codes. Revisions of the criminal (penal) code
must be deliberated by several highly visible legislative committees
subject to lobbying by numerous interest groups with strong ideological
positions. The civil codes, with jurisdiction over "family matters,"

are subject to less intense debate by fewer interest groups or lobbies.

Finally, the emphasis on reform in civil code and procedure reflects
the political and ideological posmons of activists in'family violence,
as well as victim preferences in service requests. Criminal justice
remedies were largely already in place (e.g., it is a crime for one
individual to physically assault another, regardless of their personal
relationship); however, there are well-documented barriers to their
use. Civil remedies, such as those pioneered in New York (N.Y.
Family Court Act, Article 8) and Pennsylvania (Act 218, Law of
Pennsylvania} were until recently unavailable in most states. The
efforts to expand civil options while improving available criminal
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options, together with other efforts to expand and improve medical
and social service responses, may have reflected the interests of
practitioners and activists to create a broad network of service
options for victims of family violence.

Interventions

Having analyzed the origins and context for the Family Violence
Program, we turn now to the intervention itself. The theoretical
underpinnings.of the Family Violerice Program were expressed and
operationalized through numerous direct and indirect services. Though
not explicitly called for in the LEAA Program Guideline--indeed, as
noted earlier, OCJP avoided a particular program model--these services
were a natural outgrowth of the combined efforts to serve victims,
batterers, and their families. In the national policy experiment, these
services became the intervention variables both in testing the program
assumptions and demonstrating means of achieving the program goals.

This section presents a brief descriptive assessment of the types of
direct and indirect services the 23 family violence projects undertook
to address the needs of family violence victims (and their families)
and in response to the OCJP goal statement. The brief discussions
identi'y the types of services and the variation within categories.
Both direct services to clients and indirect services to alter system
or community responses are discussed. More elaborate descriptions
are included in Apendix B. The discussions in this section also identify
some issues confronted by projects-in operationalizing scrvices. A
simple typology of projects is offered based on primary service or
service emphasis. This typology is useful in simplifying the analyses
of service xmpacts in chapter 5, as well as impacts on systems in
chapter 6. Next is a discussien of indirect services--training, service
coordination, and outreach. Although projects engage in several
types of indirect services, these three are the most common across
site. The section concludes with a description of the outreach and
referral networks established by the projects to improve the handling
of family violence cases.
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DIRECT SERVICES

)
The types of services implemented by the 23 projects is impressive in
its diversity and implications. Table 3-2 summarizes the extent to
which each service was provided in the national program.

Table 3-2
Direct Services Summary

Service N (%)

Shelter 12 (52)
Childcare Services 13 (57)
Information & Referral 23 (100)
Advocacy: Non-legal 19 (33)
Advocacy: Legal/Non-formal 21 (91)
Advocacy: Legal/Formal 12 (52)
" Crisis Intervention - 16 (70)
Counseling 16 (70)
Diversion Counseling 10 (43)
Mediation 2 (9)
Transportation 13 ©(57)

The most common services were information and referral, non-legal
advocacy (i.e., assistance with social agencies), and legal advocacy
(i.e., assistance in obtaining civil or criminal remedies provided by
non-~-a‘ttorney project staff) Mediation services were offered by the
fewes. projects.

Sheiter

Shelter care’within the context of the family violence projects
generally referred to sustenance--the provision of housing and food
for women and their children who have recently experienced violence
in their homes and are consequently seeking refuge. The length of
stay that a woman and her dependents were allowed varied across
projects. Most shelters offered a supportive environment for victims
of famxly violence--women were encouraged to share feelings,
experiences, ideas and knowledge.

Pk
[Ses

Most projects accepted and provided services to any woman and her
children who have been recent victims of physical abuse or who had

i

recently been threatened with violence. Several shelters also accepted

rape victims. A rural shelter-based project, for example, had set a
maximum length of stay at two months, while a statewide shelter
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network expected a womah to stay no longer than 30 days. However,
exceptions were made (i.e., extensions were given), and women were
seldom evicted.

Childcare Services

Services to children, though limited in most projects, were provided
by all 12 shelter projects (see table 3-3). Only one of the non-shelter
projects (Cleveland) offered supervision/babysitting services while
adult clients attended mediation sessions, appeared in court or met
with project staff. Children's services across shelter projects included
the provision of room and board, supervision and babysitting. Six
projects featured parenting instruction, and four projects offered
children a more formalized daycare program. In some sites, project
staff also worked with shelter residents-~the mothers of these
children--to help them develop parenting skills and nonviolent
disciplinary methods.

Table 3-3

Childcare Services
Tvpe N (%)
Supervision/Babysiztting 13 (56)
Parenting Instruction =) & (26)
_Daycare 4 (17)
No Childcare Services 19 (43)

Nonsystematic, though critical, assistance to children was also
provided through court testimony and collaboration with CPS and
welfare agencies to assist clients involved in custody cases. In some
of these instances, child abuse was an issue. Non-shelter projects--
civil action, criminal action and service coordination projects--were
less likely to detect child-related family violence issues, due, no
doubt, to their limited direct access te: children and also to the
reluctance of adult clients to reveal or discuss the impact of parental
violence on their children.

Information and Referral

All 23 projects provided various kinds and amounts of information,
including referrals for services, to both potential and actual clients.
"[&R" was conveyed either in-person or by phone. Referrals were
generally made to social service agencies and medical or legal services

A
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within a community. Wornen in shelter projects were provided with

referral information concerning temporary or permanent housing,
financial aid, legal assistance, employment assistance, medical care
and long-term counseling. In some instances, project staff identified
contact persons in certain agencies to whom clients were then referred

directly.

Advocacy

The connotation of the term "advocacy" varied widely across projects.
The term may be used to explain one or a combination of the following:

e the actual setting up on client referrals and appointments;

o preparing or coaching clients on the type of demeanor or
behavior most likely to obtain desirable results in agency
settings;

e escorting or accompanying specific clients to or through
services or criminal justice agencies; ‘

e speaking to services and criminal justice agency representatives
in order to alter practices of individual workers or policies or
procedures unfavorable or detrimental to clients.

Three types of advocacy were identified: non-legal advocacy, legal
(but informal) advocacy, and formal legal assistance. Non-legal
advecacy was provided by 19 projects, and generally referred to project
eiforts on behalf of clients with social service agencies or community
organizations. This type of advocacy usually included setting up
appoirtments, ac¢ompaniment, and transportation.

Legal advocacy was both formal and informal. In keeping with the
OCIJP guidelines, most projects offersd some form of legal assistance,
including: :

e Legal counseling and advocacy. Such assistance involved
coaching or training clients in terms of appropriate demeanor,
informing a person of available legal options, and explaining
legal procedures. Another dimension consisted of accompanying
clients through the court system, appearing as a witness on
behalf of a client, and discussing client needs with various
court officers, either privately or publicly«

e Direct court-action services. Recent legislation in some sites
allowed the court to empower project workers to file restrain-
ing order petitions for clients.  In other sites, workers assigted
clients in deciding options (e.g., whether to file a civil or
criminal petition) and determining other alternatives (e.g.,
letters from prosecutors, separation or diverce).

T
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Legal advocacy was either formal or informal, depending on the
characteristics and qualifications of the staff performing the services.
Non-forma) legal assistance was rendered by paralegals, law students
and other paid and nonpaid staff knowledgeable in justice procedures.
Nearly all (21) projects provided clients with this type of assistance,
the most common form involving referrals and setting up appointments
for clients--usually by phone--with criminal or eivil justice personnel.
Clients were also provided with procedural information relevant to
the type of justice system involvement. In-person court accompani-
ment by staff occurred in civil court matters--inciuding divorce,
restraining orders and child custody cases--and in criminal matters,
including prosecution and violation of restraining orders.

Formal legal assistace was available through 12 projects in the form
of attorneys' services. Attorneys provide legal advice and/or
representation in appropriate civil and criminal court matters.
Special prosecutors were a feature of two projects: Salem and Santa
Barbara. Attorneys performing this role prosecuted family violence
cases in courts, trained paralegal and law student volunteers, and
developed linkages with probation officers, law enforcement agencies,
judges, court clerks and other assistant district attorneys. They also
determined which cases were more and less amenable to prosecution,
advised clients on the advisability of pursuing prosecution, and
supported clients who decided to pursue this option.

Crisis Intervention

"Crisis intervention" designated a variety of activities across sites,
which can be differentiated according to:

¢ thepoint in time at which a project attempted to intervene in
violent incidents;

o the miechanisms or procedures through which an intervention
was to be accomplished;

e the statuses of those designated to intervene.

Sixteen projects offered one or more forms of crisis intervention
assistance. Of these, 15 maintained a hotline, nine offered staff
intervention/counseling at the project site, and four intervened at the
scene of a-dispute.

Counseling -
Projects provided a range of counseling services to clients, including
approaches with individuals, groups (victim and assailant), couples

and families. Though technijues and approaches varied across projects,
such concepts as "independent decision-making," "self-reliance," and
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"taking responsibility for one's actions" were the general focus of the
counseling services. A variety of approaches were used, including:

e client-centered approach--projects placed special emphasis on
assisting the victim toward a greater understanding of
emotional difficulties that battering experiences have
produced; .

e behavioral contracting models-<counselors assisted clients to
establish realistic and measurable objectives with reference to
perceived needs and work toward goals on the basis of a
"social contract'

e anger management classes--assisted clients in understanding
and controlling violent behavior;

e problem-solving approach--staff assisted clients in
determining the range of immedijately available options and
encouraged them to discover practical solutions to difficulties
with housing, childcare and employment.

Table 3-4

Counseling Services

popplations to vigtirps, or to victims and children. Relatively few
projects offere.:d individual counseling to children, for reasons
discussed previously (see Childcare Services).

Diversion

As alternatives to formal crimina
filversmns projects were based on
intervention/rehabilitation and so

| adjudication and sentencing,
a dual philosophy of early
cial control. Batterers were

diverted from the criminal court system at various peints in times:

post-complaint or pre-arrest, pre-trial, or post-conviction. Projects

of the. first type received referrals of batterers for counseling from
police as alternatives to arrest and from district attorneys as
alternatives to prosecuting complaints. If an arrest was made or
char.ge.s pressed, judges diverted as an alternative to trial or a
conditional disposition of the case. Sentencing also oifered diversion

as an alternative to other dispositions (e.g

as a condition of probation.

Table 3-5

Diversion Counseﬁng

.y fines or incarceration) or

SV ISR I TR O
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o Type N (%) AN -
( Victim (ndividua) 16 (70) ‘. o oy - ”
ictim (Individual & ' Victim (Individ
Victim and Assailant (Conjoint) 8 (35) Assaﬂﬁéfﬁ‘g’éﬁ,"ﬁgan 8 ( i;%
iaml_lly '(P?rtn_er_s,: Children) 3 E é (3)) Assailant and Victim (Conjoint) 7 (30)
ssaitant (Individual) 7 . ) Famil » (Partners, Children) | (%)
Child: en (Individual) 4 (17) Assail ints' Grou ' 3
Victims' Group il (48) Victims' Group P 1 (35)
Assailants' Group 3 (13) (4)
No Counseling 7 (30) =
| 5 . w Table 3-5 shows that 10 proj i i i
Across Pro;ects, staff dxfferent{ated between long- and .,s,hort-term clients. The legal Connolt)agi]:rf?fotqu:ﬁ?/;l;z;sﬁg eclo:unseélsl';g to .
- | counseling. Shor‘g-term counsehn§ was most often prov;ded by project concern with services for assailants. However gsgerviia primary
p,ro_ject,staff. Clients who requesied more m—,depth,ylong-term some projects were extended to other members of a chent's" fes 1?
assistance were u;ually refgrred to menjcal heal‘gh centet_'s,\. TAable 3-4 Projects also utilized different apprbaches in dispensing ser family.
s})ows 'that l§ projects Pr.owdecl“couns:glmg to clfents (excluding Approximately the same number of projects offer indiv?dualvéges'-l 9
i diversion projects); individual counseling to victims was most R group (assailant), and couple counseling. Few Proteckts dua stal ?in ,
frequent; the next most fre_qgently ,offe.r\ed service was vxctfvi'm groups. . & or victim counseling. Project staff suggesfin 'th{at vicpt' ar arfmay
Fewer projects offered conjoint or family counseling, and still fewer unwilling to participate in these t‘v;;es of servigces wer ;‘ms_ ot o
offered mdmdgal or group counseling services to assailants. Some ] pressure victims toward involvement fo fear th ' it pr es'l‘tant*to
projects receptive to assailant clients encountered difficulty : would feel further victimized € fear that, if pressured, they
- ~ obtaining their cooperation. The lower incidence of services:to =« ; e L k
C assailants also reflected project policies limiting client target s (’ }
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Mediation/Arbitration

Only two projects offered mediation/arbitration services. In
Cleveland, services were designed to assist families with violence
problems before they result in requests for formal court intervention
or adjudication. It was composed of two unique, but related,
components: the "notice to appear" (NTA), which allows police to
recommend counseling for one or both parties in a domestic dispute,
and the technique of mediation, used when both parties agree to draft
a contract to end their violent conflicts. Ideally, the two activities
occurred in a smooth sequence so that the attending police officer
could issue an NTA instead of arresting the offender or doing nothing
at all.- However, each component could stand alone as well as in
tandem, because without the voluntary consent of both parties, the
police could still make "simple referrals" to the project for individual
counseling. Clients referred by agencies other than the police or
through NTAs could also take advantage of the mediation process.

At the conclusion of the mediation process, each party receives a
summary of a written contract listing clauses derived from their
consensus. ’

Transportation

Thirteen projects offered clients transportation. Although projects
did not consider transportation as a discrete project service, in
practice it was a critically important element of delivering several
other forms of assistance: in-person advocacy with clients, shelter
services involving post-incident relocation of clients, dependents and
their Selongings, and, of course, critical emergency intervention
during, the course of a violent episode are accomplished effectively
and etficiently to the extent that transportation issues and policies
have been considered. Transportation is especially critical in rural
regions, where distances between cities or towns can be great and
public transportation (buses, trains, taxis) nonexistent or unreliable.
The Utah project, for example, covered a 25,932 square mile area
encompassing seven counties with sparsely populated and physically -
isolated communities. Distances between population centers were
great, and no adequate means of public transportation existed.

INDIRECT SERVICES

’Projects engaged in a variety of activities in which staff did not
provide services directly to clients but engaged in activities designed
to alter community attitudes and the responses of public agencies
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whose services were needed by family violence victims. These
activities, generically called "indirect services," include training,
outreach, and service coordination. Projects engaged in these indirect
services activities not only to meet the LEAA program goals but also
to enhance the likelihood of project tenure. Building relations with
agencies tended to establish a project's legitimacy and creidbility as

a service provider among personnel in other service agencies. Project
staff also intended to improve direct services to family violence
clients when they visited other agencies to request that family
violence victims receive special attention.

Table 3-6 difierentiates project indirect services activities--training,
service coordination and community outreach--according to the
audiences addressed by each approach. Training was directed mainly
toward agency staff likely to deliver direct services to clients, such
as social services, mental health, or health care services. Service
coordination activities were undertaken with agency staff at admin-
istrative and direct service levels. Outreach and public information
efforts were focused at broader "public-at-large" audiences, including
schools and community and civil organizations. -

Table 3-6

Indirect Service Activities and Audiences

Tvpe Projects Audience
Training 21 Criminal Justice, Civil

Court, and Service Agency
Direct Service Staff

Criminal Justice, Civil
Court, and Service Agency
Administrative and Direct
Service Staif

Service Coordination 23

Public-at-Large, Schools,
Comunity and Civic Organ-
izations

Community Qutreach 23

Training

Training of criminal justice, mental health, and social service agency
workers was a strategy project used to increase awareness of domestic
violence, expedite case handling, and improve interagency coordination.
Topics typically addressed in training social service and law enforce-
ment personnel include:
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dynamics and legal issues of family violence;
resources available to battered women;

services and goals of the family violence project;
techniques for handling family violence cases;

profiles of family violence victims; and

requests for volunteers, "safe homes," and/or donations.

Depending on the project and needs of the audience, project staff
also discussed crisis intervention techniques, mediation, and ways to
document family violence. Techniques for counseling assailants
received specific attention in the program’s second and third years.
The Center for Women's Policy Studies provided funds for experienced
treatment personnel from both LEAA and non-LEAA projects to visit
interested family violence projects. Staff, trained in the latest
techniques, then transmitted this information to local interested
service providers. Training also included hospitals and mental health
centers. Two projects provided training to hospital staff in ways to
improve identification and documentation of victims of spouse abuse.
Training in mental health agencies focused on assisting counselors to
better understand and counsel persons affected by domestic violence.
Several projects developed and disseminated expertise concerning
counseling batterers. Staff in these sites noted the inexperience of
many mental health counselors, as well as themselves, in working
with a relatively new client group. To improve this situation, one
project established an &-week intern program to train mental health
professionals and para-professionals which included a section on
counsz2ling techniques for batterers. P

Service Coordination

Projects approached the development of coordinated services for
family violence participants through a series of steps:

e identification of agencies currently providing services and
those potentially able to provide services to family violence
clients; '

e development of mechanisms among existing service providers
to include family violence clients and/or arrange for services
in areas where service gaps exist; and

e information transfer and dissemination to service providers
concerning services available in the target area to facilitate
development and/or expansion of networks.

it "

activities. For five projects, service coordination was its primary
goal--these projects were funded essentially to perform service
coordination tasks. In fact, the Rice (Minnesota) site offered no
direct client services.

Outreach and Community Education

Outreach activities included speaking and media (film) engagements,
inter-agency staff meetings, soliciting representatives for Advisory
Board participation, lobbying for family violence legislation, and
participation in coalitions and conferences. When their major aim
was informing agency or community actors about the family violence
project, these activities were termed "outreach."

In a sense, outreach activities were initiated even before the projects
actually began operations. Through soliciting letters of endorsement
for the grant, holding community meetings to support the grant, or
presenting media publicity to garner public support, the emerging
projects were performing outreach activities in order to increase
their visibility and dramatize the issue among community and service
agency members.

This initial outreach was only the first step. Outreach continued in
order to solidify support for the program, obtain assistance for
program clients, and educate a community about family violence.
Project staff invited ciminal justice, social service, or community
actors to sit on advisory boards. Programs sent outreach staff to
other important agencies to discuss the functions of the family
violenze project and offer services to the agency. During these
contac ts, mutual referral networks (and/or other agreements) often
were established. Most projects also attempted to reach out to the
community-at-large. Through media, speaking engagements, political
lobbying and coalition attendance, programs hoped to educate the
pubnlic about the extent and causes of, and system responses, and
alternatives to family violence. Potential self-referred clients were
sought through outreach. Additionally, high visibility was undertaken

to increase support for the program, including donations and volunteers.

Finally, projects became involved in legislative lobbying on twg levels.
One type of legislative action sought changes existing criminal and/or
civil laws regarding family violence crimes. Through activity in this
sphere, projects responded to the national program goals regarding
attempting to both reduce community acceptance of domestic violence
as well as impact upon the criminal justice system. Another form of
lobbying was legislation is that mandating financial resources for

et e

The projects also facilitated servicé coordination by sponsoring family violence programs.
I workshops. conferences, and adult and child abuse task forces. All i @
o ( _projects sponsored and/or participated in one or more of these service ,-af““f“v}" T
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< i‘ ; PROGRAM SERVICES TYPOLOGY { j} mediation). The factors account for 63% of the variance--leaving
LN . ample "room" for the few projects which attempted a dual strategy.
A typology of the family violepce projects was constructed, er‘_aSE}d ‘Otn This typplogy illustrates important differences between projects.
gy projects' direct_ services. The importance andhrelevancc:{e ?.f rtutlisnis elzcst' Two major service f:haracteri§tics differentiate proj‘e.cts—-the provision
= potential contnbunon_ to analysis of system change an 1 clie : pact; of s_helter as the primary service focus and the provision of legal
Sy it is introduced as an independent ve.mable. in later‘ analyses to assistance as the primary service focus. The first dimension describes
i differentiate projects in terms of client characteristics and service : whether shelter services were provided to clients by the family violence
7 impacts on victims and families. To des;r1be projects in terms of ‘ j project. The second describes whether clients had access to the court
service configuration, the !l direct services were entered into a ‘ (adjudication) process, or if they are diverted to alternate services
principle components analysis. For each project, the L1 services outside of the formal jurisdiction of the court.

were coded accorded to whether the service was offered.. The
correlation matrix representing associations among all pairs of the 11

services was analyzed using factor analysis ar.\d Pearson product- Shelter Service Projects
moment correlations. The first two factors (i.e., components) were N
particularly instructive (table 3-7). ' | J Although there is diversity among the 12 projects within this type and in

the means by which services were provided, the basic service mix is
fairly "pure." Shelter, Counseling, advocacy, and crisis intervention

Table 3-7 ‘ L ‘ \\;]ere_:'offe'red to clients and (usually) their children. Exceptions within
| o . : this "pure" typology are one project which also offered mediation
Factor Matrix for Services Offered ‘ services, and another which featured a diversion program. These
Factor ’ projects relied heavily on police referrals.
I o
— Shelter .92 - 16 ) ‘ PR Legal Service Projects
< Childcare .90 -.10 { >
Transportation L -.17 | The 10 projects in this service type are differentiated from the other
Information and Referral .66 .34 i projects in the national program in that they do not offer direct
Non-Legal Advocacy . .93 -.12 % access to a shelter. Rather, their primary service component
_egal Advocacy (Informal) 48 45 ; . consisted of the provision of legal services within the civil or
-.egal Advocacy (Formal) .18 .26 ! ‘ crimir.al justice system, and usually under its auspices. Within this
Crisis Intervention 75 .10 : ; category, variation was found along several dimensions--the type of
Victim Counseling .75 L 18 : i , service offered; the point at which they intervened in the legal
Diversion Counseling -.11 .90 : . process; and identification of the client population. Services
Mediation .12 .53 ' ) category in this include: counseiing advocacy, crisis intervention,
: civil/criminal assistance or representation, and diversion.
EIGENVALUE 5.85 1.65
‘1 ‘ In sum, we can better understand the types of cases seen and case
,} j handling practices in terms of project service emphasis. In turn,
{ L these categories assist in understanding the contribution of such
:’ . 0 , , ‘ factors to case outcomes. The results may also bear on the planning
: This analysis identified two types of project servxce‘emphasw--_shelt'ers o : of outreach, direct service, and community development strategies
; and non-shelters--which provides as a basis for vi§w1pg the projects , for future programs, depending on which service "type" is more
; cases and services. The first factor emphasizes victim support ‘; effective. Finally, the optimal points of intervention and service
; services; in fact, diversion (batterer) counseling loads negatively on o f mixes may be determined by comparing the different service types.
s this factor. The second factor emphasizes diversion (batterer) \ : ‘ : '
; counseling, and includes mediation and two types of legal advocacy. ,
The factors appear to describe two distinct project intervention : ' ‘
§ stratggies--victim support (shelter, childcare, transportation, o ‘ &R PR
. "advocacy) and batterer intervention (diversion, prosecution, | C '{TE ~ ) '
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REFERRAL NETWORKS

Project referral activity is another dimension of family violence
interventions. The "system" from which a client was referred,
describes the type of help initially sought by the client prior to
contracting the family violence project. Referral source indicates
the "path" that clients took to obtain services and illustrate the
referral network established by the projects. The variation in
referral network by project service emphasis further illustrates the
importance of victim or offender service focus in describing overall
project intervention strategy.

Referral sources are shown in table 3-8. As expected, police and
district attorneys were the modal referral sources, accounting for
over 40 percent of all referrals. When the courts and other criminal
justice agencies are included, over half of all referrals were from the
criminal justice system. Portland had an especially high level (939%)
of police referrals, reflective of their service design emphasizing
prosecution and diversion. Philadelphia and White Plains--both
located in prosecutors’ offices--had the highest percentage of
prosecutor referrals.

Table 3-8

Referral Source by Project Service Emphasis

Referral Source Shelters Others Total
Other Domestic 31 ( 3.6%) 73 ( 4.5%) 04  (4.2%)
Violence Project :
Police 121 (14.19) 449 (27.6%) 570 {22.9%)
Prosecutor 6 (0.7%) 456 (28.09%) 462 (18.6%)
PUbliC'Defender 2 (0.2%) 7 (0.4%) 9  (0.4%)
Legal Aid 17 (1.9%) 37 ( 2.3%) 54 (2.2%)
Probation 4 (0.5%) 31 (1.9%) 35 0 (1.4%)
Court 63 ( 7.4%) 155 (9.2%) 213 (8.69%%)
Other Legal 13 (1.5%) 35 (2.1%) 48 (1.9%)
Private Doctor 5 (0.6%) 3 (0.2%) 75  (0.3%)
Hospital 62 (7.2%) 13 (0.8%) 78  (3.0%)
Other Health Care 8 (0.9%) 9 (0.6%) 177 (0.7%)
Social Services 69 ( 8.1%%) 32 (1.9%) 101 (4.1%)
Welfare 33 (3.8%) 6 (0.4%) 39 (1.6%)
Private Mental Health 14 ( 1.6%) 10 (0.6%) 24 (1.0%)
Public Mental Health 30 ( 3.5%) 11 (0.7%) 41 (1.6%6)
Hotline 43 ( 5.0%) 19 (1.29%) 62 (2.5%)
Housing ) 2 (0.2%) 7 (0.49%) 9  (0.4%)
Employment” 10 ( 1.2%) 2 (0.19%) 12 (0.5%)
School 6 (0.7%) 1 (0.19%) 7  (0.3%)
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"Table 3-8 (continued)
Referral Source by Project Service Emphasis

Referral Source Shelters Others Total

Church 20 ( 2.3%) 5 (0.3%) 25 (1.0%)
Friends 81 {9.5%) 51 (3.19%) 132 (5.3%)
Relatives 64 (7.5%) 33 ( 2.0%) 97  (3.9%)
Media 50 ( 5.38%) 32 (1.99%) 82 (3.3%)
Other 79 ( 9.2%) 115 (7.19%) 194  (7.8%)
Not Applicable 24 (2.8%) 41 (2.5%) _ 65 (2.6%)
TOTAL 857 1,628 2,485 (100%)

Missing=438

Social service referrals were ursformly low (5.5% overall), as were
mental health (2.5%), medical and health care providers (4.0%), and
legal aid (4.19%). Only Charlottesville, a shelter, had an appreciable
number of referrals from hospitals (N=24, 38.7%).

That the criminal justice system accounted for the vast majority of
referrals is not surpising: it reflects both the influence of LEAA on
these projects and the pivotal role of the justice system in family
violence. Indeed, the justice system was often, if not usually, the
first public agency where a victim sought help. Usually it was through
the police, or the prosecutor, as these data suggest. However, the
pattern of other referral sources displays a breadth of community
contacts.

Comparisons of referral sources for shelters and other (usually

justice) agencies reveal striking differences. As table 3-8 shows. the
referral networks of shelters were considerably more diverse than
those of justice system projects. Hospitals, mental health and social
service agencies, hotlines, churches, friends, relatives, and other
social networks accounted for over half of shelter referrals (50.4%),
compared to only 12 percent for justice system projects. Moreover,
police and prosecutors accounted for a much lower percentage of
shelter referals: police referred about one client in seven to shelters,
but one in four to other projects; prosecutors, who referred 23 percent
of justice project clients, werte a negligible referral source for
shelters. Justice system projects, on the other hand, made few
inroads into other social networks, particularly hospitals and social
service agencies.

‘Whether these trends reflect differences in community perceptions of

the problem or strateglies for remediation is not readily evident.
They may be a function of the widely held belief that, given the
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potential lethality of domestic violence situations, the priority needs
are for physical safety and escape from the violent home--i.e., for
shelter. Alternately, the data may reflect the availability of shelter
resources in a community. For example, White Plains and Philadelphia
(two prosecutor-based projects) did not have shelter resources
immediately available and drew few clients from outside the justice
system. Fayetteville and Wilmington, two shelters in locales with no
special justice system services, drew clients from a wide range of
community contacts.

Regardless of the potential explanations, the data strongly suggest
that justice system projects had difficulty establishing networks with
both shelters and other agencies where victims may present them-
selves. This finding points to the need for greater outreach by justice
system projects--particularly to hospitals, social service agencies,
the mental health system, and to the general public and other social
institutions--through community education and publicity. Also, the
relatively few in-referrals from justice system agencies suggests a
need for much closer cocperation, particularly if the justice systemis
to become.involved in family violence cases at an early point.

Project Characteristics

The type and emphasis of intervention services offered by the
demonstration projects describes only one dimension of the Famlly
Violence Program. An additional area of interest in the program was
the nature of the organizations which provided the services. Policy-
makers were concerned with identifying the types of organizations
which could most effectively implement the prescribed services. An
evaluation concern was understanding the process of how services
were delivered. It was necessary to understand not only which
services were most effective in reducing family violence, but also
how to provide them and how they worked. The selection of project
characteristics to describe and further typify projects began with the
program development analysis. These same features are analyzed in
this section to identify structural characteristics which are associated
with service delivery.

The discussion begins with an overview of how projects perceived and
applied the program's theoretical assumptions. Institutional affilia-
tion is shown to be a key factor in service implementation. Decision
making, staffing, and resources are discussed, and projects are
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contrasted using the services typology developed in the preceding
section.

PHILOSOPHY AND ORIENTATION .

Tre theoretical underpinnings of the Family Violence Program were
expressed first in the program goals and then interpetted by projects
in developing services. The projects brought to the Family Violence
Program a wide range of philosophies both of services and of the
causes of violence in the family against women which deeply affected
the process of service delivery. The projects' approaches can be
categorized in three types: feminist, social control, or legalistic.
These three outlooks had very different implications for the type of
services offered and the manner in which services were provided.
These philosophies in turn serve as predictors of the impact of certain
interventions or service mixes.

- The Feminist Apporach

Projects in this category focused their attention on the woman/victim.
Little attention was paid to the family as a unit, and it was considered
a "conilict of interest” to simultaneously serve the victim and the
batterer. Feminist projects generally believed that little could be
done o "save the relationship” or the family as an entity. The concern
was fur the woman--providing her with a safe environment and
assuming that once in the environment and informed of options she
would then take concrete steps to end the abuse. This usually meant

‘that she would ‘consider whether to leave the relationship. However,

the projects learned that most of the battered women had a much
more traditional approach to life--their preference was t0 return to
the relationship if the violence would cease. The case studies (volume
II) illustrate how the feminist projects were often quite unprepared

"for the economic and emotional realities of the victims lives and

quickly learned the necessity for taking these perspectives into
account.

An example of this is the lack of preparation for children's services in _
both the Brattleboro and Salem projects. In Brattleboro and Salem, =
the emotional needs of the victims themselves were underestimated

and counseling approaches for woemen with children were not fully :
developed. There appeared to be a strong interaction between the B
victims' emotional needs, economic circumstances, and the presence ’ ‘
of children. In many instances, projects were confronted with the

difficult task of assisting physicaily injured women with children and
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few economic resources, to make complex dacisions about their lives
and the well-being of their children.

Ironically, another feminist foundation of the family violence initiative

was the victims assistance approach which grew out of LEAA's Victim/Miami

Witness Program. In the LEAA family viclence ;ni‘_tiative, victim
assistance was extended to include the idea of victim empowerment:
the typical victim of spousal violence is a woman with few options
other than remaining with the abuser and who may not be fully
cognizant of her own victimization.* Thus, the LEAA program sought
to fund services such as counseling, shelters, and employment'
assistance to enable the woman to make lifestyle and economic

choices.

The public education aspect of the "prevent.ion:' (indirect s.ervic':es)
components came the closest to a hypothe&; about the et1019g1a1
roots of family violence in the LEAA initiative. In many projects,
the premise behind public education was that family violence is a
hidden aspect of our culture and bringing it out into the open enables
victims to identify that the violence is not their "fault": what they
nave heretofore seen as a private dilemna is in fact a widgspreagﬂ
social phenomenon, and the causes of this phenomenon be in societa!
attitudes about violence against wives.

‘Social Control

The focus in these projects was on the victim but in thfe context of

the family unit. Projects such as Fayetteville, combining shelter and
social services, and Cleveland, using a medi>tion approach, e.xpressed
conce ‘n about the integrity of the family unit and more readily

adopted an analysis which saw the victim as co-contant‘or to the
problem. The theoretical position of many of these projects tepdedA

to be a family systems model, in which all members of the f‘armly

were part of the system of violence and hence 1o deal with it one had

to "treat" all members. Early intervention could stop violence l?efore

it reached the point where criminal justice sanctions were requ{re.d._

For example, the Miami DIP and Cleveland pro,ief:ts de51gne§~crxs1s inter-
vention plans towwork in conjunction with the police to p'rov1de on-

site counseling (Miami) or a notice to appear for counseling (;leveland).- .
These services were predicated on the notion that the authority of

the legal system would-exercise control over the disputants and coerce
or influence them to obtain-help to stop the violence. Another
presupposition implicit in this approach is that it is easier to stop
violence before it has escalated into serious physical abuse.
Unfortunately, this approach ignores the fact that violence may have

*Interestingly, this description of victims was not entirely accurate.
See chapter 4 for an analysis of victim characteristics.
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been a constant pattern in the relationship and that calling the police
(especially if it is a friend or neighbor who does so) may be totally
unrelated to a "stage" in the relationship.

Legalistic

The focus was on the victim and abuser in the context of laws which
were being broken. Legalistic projects most strongly and directly
expressed the deterrence assumptions of the Family Violence Program.
Projects such as Miami-DIP, some components in Philadelphia, and

the New York City and White Plains sites took the perspective that
their role was to facilitate the enforcement of the law by aiding
victims to cooperate with prosecution of the batterer or to develop
diversion programs with criminal justice sanctions for noncompliance.
Projects in this category recognized that although spouse abuse was
technically illegal, neither police nor prosecutors tended to treat it

as criminal behavior. Deterrence, through criminalization and enforce-
ment of sanctions, was the central focus of the LEAA program.
"Deterrence" in this case included both "general" and "specific"
deterrence. Von Hirsch (1976) defines general deterrence as "the
effect that a threat to punish has... in inducing people to refrain from
prohibited conduct." Specific deterrence implies the reducing of the
likelihood that an individual will repeat his act based on the punish-
ment meted out or the fear of future punishment.

Several different types of deterrent efforts were designed. The
White Plains project was the one most explicitly predicated on a
deterrence model. Housed in a District Attorney's Office and
directed by a prosecutor, this project was designed to offer prosecu-
tion s.rvices, and little else, to victims of family violence. As
described in the case study and chapter 6, the White Plains project
was ultimately obliged to broaden its services. Many of the victims
who came to the District Attorney's Office were ultimately not
prepared to prosecute or had cases which were not amenable to
prosecution. Although deterrence for batterers continued to be the
orientation of the White Plains project, it evolved services--
information and referral and crisis counseling--for the victims
themselves,

The projects such as Philadelphia, which focused on civil remedies--e.g.,
restraining orders for family violence were also deterrence-oriented.

. With a civil order, the possibility of sanctions was a threat imposed

on the batterer if he continued his behavior. The Philadelphia project's
attorneys were quite explicit about this when they explained the
purpose of the civil order to clients and batterers. The restraining
order was designed to forstall future violent episodes under threat of
fines or imprisonment.
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The thrust of public education efforts for the deterrer}ce-‘onentec'i
projects was toward informing the public that domestic violence is a
crime and that such acts may have serious criminal justice sanctions.
This was a different approach than that taken by the feminist (aqd .
victim-focused) projects whose publicity centered on providing victims
with information on resources in the community--'where to go for
help'--and a feminist analysis of the etiologic.al roots of spouse abuse.

INSTITUTIONAL BASE

The trends which identified family violence as a policy issue were
reflected in the institutional bases of the LEAA-funded projecs. The
projects were housed in institutions covering t.hg gamut from grassroots
feminist organizations to district attorney's offices. Some were
located within victim/witness programs and others had a quasi-
independent status within a larger governmental umbrella agency.
While most of the family violence projects offered a range of
services, the previous section shows that they can be ca‘gegorrzed
according to the primary focus of the services.they prqvxdg: ghelter
or criminal justice system. This section examines the '.nsmtu’glo.nal
bases of the projects, and its service focus as.factorjs constraining or
facilitating the inception of service. Of parnculafr interest are t.he
kinds of links that programs were able to forge with othgr agencies,
specifically to expedite client referral and cemeqt_relatlor:shlgs with
agencv personnel. The data indicates that the ab%h’?y of-a family
violer. e project to successfully begin operations is in part a functlpn
of its institutional base and the type of service it attempts to provide.

Criminal Justice System
The criminal justice system projects were housed either in a criminal

justice agency, or a district or state attorney's office. Despite t'he
similarity of institutional location, these programs approached different

~aspects of intervention in the legal process. The White Plains project

was designed from a punishment and deterrence model: _'mc;‘eased
prosecution would punish and thereby prevent abuse. M.xaml-DIP was
primarily a diversion program using compulsory counseling. The
Philadelphia site, while designed with a diversion component and a
special prosecutor, was centered mainly on the creation of a legal
clinic to enable victims to better utilize civil remedies. The l;tter
program can be seen as an effort to divert victims from pursuing
criminal prosecution in favor of the civil avenue.
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Implementation of direct services was facilitated by a project's
institutional affiliation. The Philadelphia Legal Clinic, although
operated Uy a private subcontractor, was able to affect linkages through
involving its sponsor, the District Attorney's Office. For example,
this relationship facilitated the establishment of a procedure whereby
the local county sheriff serves the defendant (the abuser) with the
temporary. protective order and the notification to appear in court.

In contrast, Community Legal Services had numerous problems in
obtaining similar service. Referral of clients to the Legal Clinic from
the District Attorney's Private Criminal Complaint Unit, after cooling
of early tensions, also proceeded fairly smoothly.

A project's placement within an agency appears especially critical
when a direct impact on the criminal justice system is desired. One
mediation program, located within a victim/witness service but outside
of the criminal justice agency network, called for police to issue non-
compulsory summons for appearance by domestic disputants before a
program mediator. Police were not structurally integrated into the
program nor were the summons backed up by sanctions (or threat of
sanctions) from a criminal justice agency. The project had difficulties
in obtaining clients; this can be seen in part as a result of attempting
to impact on the criminal justice system from an institutional location
on its periphery and without a "direct" case processing function.

Another project, part of a private non-profit social service agency,
suffered referral problems for similar reasons. Designed to serve
abuse victims seeking assistance from Family Court, the project was
to have clients referred to it through the Probation Intake Unit at the
Family Court. Probation interpreted the function of the Family Abuse
Project differently than did project staff. Instead of using the program
as an wtomatic referral for all domestic violence cases to encourage
court intervention, the Intake Unit sent only those clients who they
felt were best suited for a hearing in Family Court. There was no
mandatory relationship upon which referral systems are buiit. The
Probation Intake Unit saw the family violence project as yet another
service to whom they could refer clients, but not as an integral part of
their functioning. :

Sheiter Based Projects

In the shelter focused programs, there was a far less critical relation-
ship between ability to implement services and institutional location
than in the criminal justice system oriented projects. However, many
external and internal issues the shelters faced were related to the
type of organization with which they were affiliated.

Brattleboro and Salem, two rural shelter-based projects, were formed
by feminist grassroots groups which incorporated into non-profit
organizations. In both cases, the groups were obliged to maintain a

R
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balance between presenting themselves as feminist organizations and
gaining acceptance in the community, particularly with social service
and criminal justice agencies. The issue they faced was one of
legitimacy: how does a new organization, with a different point of
view, treating a "new" and volatile social problem, prove itself
qualified to other agencies, yet retain a sense of the principles on
which it was founded?

Two strategies were used by shelter-based groups to gain acceptance.
First, the needs of the client population and their willingness to
utilize services offered by the feminist community were important
factors in getting service professionals to accept the services. The
program faced the dual problem of establishing the legitimacy of
their services at the same time as legitimizing themselves as service
providers. A second strategy was to make a concerted effort to lay a
groundwork of community support and to obtain funds from local
public and private sources in order to become an integral part of the
community and service provider network. A location outside a public
institution required the creation of linkages to agencies these
projects could rely upon for coordinated services. Pre-established
links did not exist for shelter-iocused groups. Staiff created ties with
social service agencies in one program by physically accompanying
individual clients to the agency.

For shelter-focused projects, largely private non-profits, another
important aspect of their independent status was the necessity to
continuously search for funding: match funds for the LEAA grant and
the eventual need to become self-sustaining. Staif members whose
previous experience had been in government agencies were not
prepa-ed for the pressures of fund-raising. The need to raise funds
was a!so perceived as coniflicting with services provisions to clients.
Projects housed in larger government or private institutions could
operate on the assumption that if they function well they will be
taken over by the host agency; they can therefore concentrate on
developing the program to its fullest. The independent projects,
however, were faced with the dual task of establishing their services
and constantly looking for new sources of funds.

Overall, six shelter projects were administered by public agencies.
They ranged from regional units of state government to county and
city agencies. Their autonomy can be seen along a continuum of
being tightly integrated into a City Department of Social 3ervices to
the fairly autonomous 'confederations' of grassroots programs
operating with reference to an administrative unit. Affiliation with
traditional public agencies reduced some of the initial problems
around credibility faced by the more grassroots feminist programs
and facilitated early linkage development. Staff in some cases were
drawn from the host agencies. In contrast, the grassroots shelters
were obliged to establish both their institutional and program
credibility, while the shelters directly associated with traditional

- agencies faced simply the latter task.
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~ ORGANIZATIONAL MODELS

Projects in this evaluation adopted three basic organizational modeis:
"hierarchical," "collective," and "subcontractor."* Only two
collectives were funded, and seven were subcontractors. The
remainder were heirarchical organizatoins.

Hierarchical Model

In this "top to bottom'" organizational mode!, lines of authority,
decision-making, and spheres of responsibility were most clearly
delineated. A specific individual, usually the Program Director,
tended to be the final authority and was responsible for determining
policy, program, and staff operations. Staff were accountable to the

. director, who is usually empowered to hire and fire.

In no project were directors totally independent decision-makers.
Most were involved in complex structural relations with criminal
justice and/or service agency administrators and were accountable to
representatives of agencies hosting the programs.

Collective Model

In this model, decision-making was accomplished either through staff
consensus or consensus of certain staff members and a steering
committee or other decision-making group. Spheres of responsibility
the cellectively organized programs tended not to be the exclusive
provirce of one person. Most staff members are viewed as capable of
and responsible for carrying out most activities necessary for
program functioning. In some programs, however, roles were more
highly specified than in others.

Subcontractqr Model

This was the most complex of the three kinds of organizational
models. An administrator or administrative unit usually was
responsible for coordination of service providers rather than for the
day-to-day direction of staff programmatic activities. Groups (or

*In this document, organizational models are considered mainly in
terms of the positions and roles of decision-makers. See Eugene
Titwah and Jack Rothman, "Toward the Theory and Practice of
Coordination Between Formal Organizations," in Rosengren, William
R. and Mark Tefton. Organizations and Clients. Charles E. Merrill
Publishing Co., 1970,
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subcontractors) which had been c:ontracted to deliver s.ebrlwice;
designated individual reprggentatxves who were re;por:lsrtitio '
cooperating with the adrp1p1§‘irator or admmxs‘tra‘uv;lell 110 ors of
coordinate goals and activities of jche program <):;vc-3r‘Ch .ritv oo
subcontractor programs have varying degrees o1 au 01 Y O ent
subcontractors, and their spheres of responsibility are In ’

across site.

When compared with other programs, tho§e with .hlt:etjagchm:rlns
structures experienced the least c{xiﬁcultles.--whxc 1; o;n‘f.. e
attributed to structure--in becoming esjtabhshed as iden 11 1 D e
entities among other service prqwders in communities. :mhyCh

that this result is. in part, explained because systems with ‘\‘v i A
most programs must interface were also almo_st qug:gtou;lx o;ceirlj:;;
along hierarchical (bureauc_:xjatlc) hnef. Forming lrexe.tmn's ifzpastional
agencies was probably facilitated t.o‘uhe extent that organ Pt
structures are similar and the requisites of interaction are familiar

all concerned.

STAFFING PATTERNS

Staffing is @ major structural feature qi every organization. "
Particularly important are the mechanisms througf\ which staif are
recruited and selected, and the staifing patterns Im_al}y adopted. FIn
this section, we discuss these aspects of project staffing. The}( a.ie
then analyzed in relation to the problem.‘of wgrkvc.ar burnout. Finally,
the role of Advisory Boards in these projects s discussed.

Recruitment and Selection

Recruiting, socializing, and training staff presented all projects with

difficulties endemic :0 implementing new services. They also presented

myriad opportunities for creative problem-solving.‘ As projects .
evolved, changes in administrative persgnnel, serv'})ces.focusgj in ,
objectives were reilected in staff recruitment str:,.‘tegles acr; gnccte n
personal characteristics. For example, when the ?_,levelan lpro‘]e::
began, it was primarily staffed with gradqa'te students. fol owing a
change-of coordinators, the staffing pattern chapged. W nenevz(ajf .
possible, more experienced professionals were hired. .The coordinator
felt that graduate students had fine theories, but txhglr pgrmrmance
did not reflect sufficient practical experience or s:<'1us. As the
demonstration concluded, the paid staff--characterized by the -
coordinator as "the finest in the country’--was composed primarily of
social services proiessionals.
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A particular orientation or philosophy underlied staff selection
criteria in some projects. One effect of this policy in the Salem
project was an over-representation of some forms of staff expertise
and an under-representation of others. A consistent steering
committee policy required personnel hirings who had:

e primarily counseling rather than administrative backgrounds
~and skills; .

e a grassroots commitment; and
e are feminists.

This policy affected organizational development. Counseling as
opposed to administrative aspects were stressed. They responded
well to the day-to-day demands of client service needs rather than
the issue of fund-raising because it reflected their priority to rieet
client needs, their primary skills as’'counselors, their commitment to
a feminist service oreintation, and their collective decision making

. model. However, they entéred their final year of federal support

without external linkages to secure continuation funding. Other
factors also came into play around staff recruitment and selection.
In projects where hiring must be done through local governments,
civil service procedures and requirements frequently superceded the
needs of projects in that they had problems obtaining approval for
various positions. Also, civil service hiring procedures tended to be
time consuming and tedious. At one site, for example, job openings
first were listed; applications and the layoff lists were then reviewed
before advertising and screening of applicants takes place. Only then
were names of qualifying applicants passed on to the project.

Hiring the director/administrator at times became a political event.
In Mia ni, for example, several criminal justice system actors initially
saw th project director who was hired from outside the established
"power networks" as thus capable of innovative decision-making.

Volunteer and Student Staffing Patterns

- Insufficient staff constituted a significant problem at a number of

sites. Attempts to cope with understaffing inciude recruiting
volunteers, CETA workers, VISTA workers. work-study and other
students. One explanation for the understaffing was an understand-
able initial lack of knowledge at the outset of precisely what types
and numbers of staif various service delivery strategies require.

These were, after all, demonstration projects with innovative and
occasionally untested services.

All projects were more or less dependent on volunteers--sometimes
including former clients-~to accomplish their work. In general, training
and management of volunteers reportedly required considerable time,
skill, and sensitivity. Project staif noted across sites that dealing
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effectively with victims of violence is a demanding and sometimes
depressing job for all involved--whether paid or volunteer workers.
Paid staff had to not only cope with their own feelings, but also
remain cognizant of volunteer needs for recognition and reinforcement
in performing unrenumerated and greatly needed services.

In Brattleboro, a rural shelter, special attention was given to screen-
ing volunteers in this small town atmosphere to ensure they were not
voyeurs or gossips. Yolunteer turnover occurred frequently, so
valuable staff time was continually allotted for training. Volunteers
remained with the program about six months.

Despite difficulties, volunteer services were enlisted in all prcjects
which required their services. Projects were very astute and creative
in accomplishing recruitment using such mechanisms as offering intern-
ships and serving as a restitution alternative for convicted offenders.
At the same time, the feminist origins of family violence services
helped attract a natural group of highly energlzed and dedicated
volunteers. :

Nevertheless, a variety of other problems and issues were noted in
using non-paid staff. Turnover was continual and inevitable. Precious
staff time was alloted for periodic or ongoing training of new workers.
Volunteers performing functions similar to those of paid staff were
likely to leave if they feel under-valued and comparatively
unappreciated. Administrative san¢tions for unacceptable, unreliable
stafi behavior were minimal or absent with respect to some personnel
categories. This problem was further compounded in projects heavily
dependent on volunteers, where the imposition of sanctions for rule
infractions or poor performance may result in departures. Finally,
super . ision of volunteers was particularly difficult when differences
in treatment ideology or strategy emerged in relation to particular
clients.

Worker Burnout

All project personnel were critically aware of the potential for their
staff experiencing "worker burnout." Workers attribute the burnout
experience to perceptions of over-stimulation. A person feels
bombarded by too many sensations, feelings, thoughts, and too much
information. Burncut was said to occur to the extent that self- or
project-defined expectations were seen as impossible to meet for
reasons beyond anyone's control. Shelter staff were particularly
concerned with burnout, perhaps because staff interactions with
clients frequently occur at crisis points where the effects of battering
and violence are most visible and distressing. Burnout was experienced
frequently by workers in positions:

e ey e Ay s
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e perceived of as demanding of personal commitment of time,
energy and emotional involvement;

e where interactions between clients and staff mvolve a high
degree of intimacy; and

e where client characteristics promoted potential worker
identification with victims.

Projects tried to anticipate burnout by discussing the phenomena with
staff, by developing structural and other mechanisms to help staff
deal with their feelings, by structuring staff positions to include
multi-faceted roles, and by creating opportunities for staff to switch
roles. Regular formal and informal meetings and get-togethers where
staff could share feelings and receive support and reinforcement

were mentioned across site as important in reducing potential for
worker burnout.

ADVISQRY BOARDS

Federal guidelines mandated that projects plan for and constitute
advisory boards. Advisory Board activities covered a range of role
funcions, including:

e providing feedback to proiects about their image and helping
with fundraising; ,

e ~=stablishing initial administrative and higher-level relational
nechanisms in various service agencies (e.g., among emergency
room personnel in a hospital);

e developing a political lobbying effort to represent the interests
of family violence victims on the local and state level;

e resolving intra-program conflicts;

e educating the community through participation in speakmg
engagements and media events. ,.

Overall, the level of commitment and performance varied widely
both across sites and among members within specific boards. One
advisory board member from a police department developed a
procedure for and then implemented a survey designed to ascertain
police response to one aspect of the program. Advisory Boards were
limited, in retrospect, by two syndromes:

Conflict of Interest. A popularly held belief concerning
advisory boards is that as a collective body they will facilitate
inter-agency coordination, expand community contacts and
assist in fundraising. These beliefs lead programs to invite

I
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heads of services agencies from one or another services sector
(e.g., medical, social) to participate as advisory board members.
There is some indication that this strategy may need re-thinking.
In many sites county agency directors who sat on advisory boards
occupy structural positons which ensure conflict of interests.

To the extent that monies are solicited from the county agencies,
project staff and advisory board members were competing for
the same monies.

Sanctions. Advisory Board participation was voluntary and
discretionary. Therefore, projects had limited available sanctions
to ensure attendance or cooperation. Levying sanctions--such

as requesting resignations for non-attendance or participation--
against powerful advisory board members proved risky for projects
seeking to expand relational networks. To the extent sanctions
were not incorporated in the original advisory board by-laws,

the potential risks were further increased..

RESOURCES

The resqurces astajlable to social intervention projects often are
determining factors in the strength and integrity of their services
(Sechrest and White, 1978). In the Family Violence Program, federal
contributions included action grants and technical assistance. Projects
in turn recruited staff and obtained facilities within their budgets to
trans. ate these funds into services. This section examines the util-
ization of three resource categories--funds, labor, and facility--and
their influence on the services delivered by the 23 projects.

Funding

Annual bidgets ranged from a mean of $73,000 for private, non-profit
shelters to ¥246,0G0 for multi-service projects. The lowest annual

budget was in the Brattleboro shelter (542,000 in FY1973), and the

highest was the multi-component Santa Barbara program {($275,000 in
FY1979). Table 3-9 shows the annual budgets for projects along three
organizational dimensions: institutional base, service emphasis, and =
decision making structure. Shelter-based projects received the lowest
mean annual funding: private (shelter) agencies had the lowest annual
budgets (Salem and Brattleboro were the "consensus" projects). System
programs (among "single-service" projects) had the highest annual budgets,

i

Table 3-9
Annual Federal Support by Project Feature
Project Feature Number of Projects Annual Federal Budget
Service Emphasis:
Shelter/Counseling 13 7
Justice Intervention 5 v i'}'é’ggg
Service Coordination 3 131 ’OOO
Multiple Component 2 246:000
Institutio:('\al Base:
Privatae (Non-Profit) 5
Public Social Service 11 . 1;2’888
Public Justice System 7 206,000
H

Decision Making: ‘ )
Heirarchical 14
Collective 2 1;? ’ 838
Subcontractor 7 ) ,OOO

LR S
Annual Budget (Mean, all sites) $ 142,000

Staff

Paid staff were supported by a wide variety of sources: LEAA ing
CETA block grant funds, VISTA "volunteer;,," and student work-fslir:xcciil;c,
programs. The average paid staif complement was between six and

ten persons (13 projects were in this range). LEAA-funded staff ranged
from 1-15 persons per site. Eight projects had from three to five

staff, ar_md e1ght others had between six and 10 persons supported by

the family violence grant. Table 3-10 shows the distribution of total
staff and LEAA-funded staff by project features, as well as the
percentage of total staff paid by LEAA funds. -
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o Table 3-10
Staffing Patterns by Project Features
Project Feature N Total LEAA- Percent
Paid Funded of Total

. Staff Staff Staff
Service Emphasis: )
Shelter/Counseling 13 8.8 _ 6.1 69
Justice Interventions 5 11.5 10.0 85
Service Coordination 3 5.7 4.7 82
Multi-Service 2 14.0 ©14.0 100
Institutional Base:

- Private (nonprifit) Shelter 5 9.6 4.4 46
Public Social Service 11 7.5 6.5 37
Public Justice System 7 12.3 11.0 &9
Decision Making Structure: ;

Heirarchy 14 8.9 7.4 &3
Consensus & 2 4.5 7.0 48
Subcontractor 7 11.3 10.4 92
AVERAGE (all sites) 9.4 7479

The results in table 3-10 reflect patterns similar to the annual budget

~ patterns in table 3-9. The multi-service empha51s projects, for

example, shows & value of 100%, i.e., the entire reported staff is
LEA/ -funded. Only 69% of staﬁ in projects with a shelter/advocacy/
counsaling orientation are reported as LEAA-funded. The lowest
percent of LEAA-funded staff (46%) is reported as operating under
private non-profit auspices, and the consensus decicion-structured
projects report only a shght!y higher 48%. ,These tend to be sheiter
projects. Justice system projects, pubhcally-sponsored projects, and

heirarchical organizations had larger staff complements and a higher |

percentage supported by the LEAA grant. The percentages in table’
3-10 suggest that non-traditional projects, especially shelters, drew

on a broader range of sources for staff resources. In turn, justice
system agencies were least likely to utilize other, non-grant sources

of support to staff their projects. This apparent dichotomy in staffing/
fundmg patterns reinforces the typology developed earlier based on
service emphasis. Projects can be defined as primarily providing
shelter, or justice system services, and this definition also "predicts"
their institutional base and fundmg/staffmg pattern.
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Resource Utilization

The utilization of LEAA resources in supporting staff to provide
services is an approximate measure of the e¢fficiency of projects’
service delivery. Differences within categories permit contrasts of
the relative cost of providing a particular type of service. Table 3-11
coimpares cost per paid staff and cost per LEAA-funded staff as
indicators of resource utilization. Again, the distinction is evident
between private, non-profit organizations whose primary emphasis is
on services to victims (i.e., shelter, advocacy, counsehng), and
publically-funded orgamzauons whose primary emphasis is on justice

system interventions and services coordination.

The shelter-focused projecs appear to be the most cost effective in
total staff utilization--they attract a greater number of staff to
complement the grant-funded staff.

Table 3-11

Resource Utilization by project Feature
(Budget/Staif Ratio for Paid Staff and LEAA Staff)

Project Feature N of Budget/ Budget/ Percent
Projects Paid LEAA Difference
, Staff Staff
Service Emphasis: , ,
Shelter/Counseling 13 $13,295 $19,180 30.7
Justice Interventions 5 14,957 17,200 13.0
Service Coordination 3 22,982 27,372 17.5
Multi.le Service 2 17,571 17,571 -
Institutional Base:
Private (nonprofit) Shelter 5 7,604 16,591 54.2
Pubic Social Service 11 17,733 20,462 13.3
Public Justice System 7 16,748 18,727 10.6
Decision Making Structure: ‘
Heirarchical 14 3,539 10,270  21.3
Consensus 2 10,069 20,357  51.7
Subcontractor 7 10,177 11,058 3.
AVERAGE (all sites) $13,968 $17,979  22.

- This in turn suggests that they are able to draw on a broader base of

staff resources to prov1de their services. The emotional involvement of
shelter staff reflects a blend cf life-stye and occupational comrnitments.
The demands of shelter work are such that in all but a limited number of
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(i‘ B staff positions, special, expensive expertise is not a job skill . ( ) were seen as unattractive by m1§dlg clgss victims. ?fflClOUS setfcll'ngs in
requirement. The labor pool from which shelter staff and volunteers can dgwntown offices were ofter'x mnmxdatlng to some clients unfam{ iar '
‘ W with the style of such agencies. The physical setting and the projects

be drawn is thus potentiaily large, and salaries in shelter proiécts appear . . . -

to reflect both these market cognditions and the ideologic§1 r:ewardspgf overall financial well-being also set the tone for the project and L

this labor. Given equal funds, shelter as opposed to other types of contnbutec.i to staif feelings ab.out their jobs. Convgrsely, the for.mal'lty \

projects can be expected to employ greater numbers of both unpaid and : of the setting often was a predictor of whether services (or organizations)
‘ i were continued beyond the grant period. Finally, setting was far from a

relatively low paid staff.
d P . negligible factor in staff burnout.

In contrast, service coordination projects, the most "expensive" services,
utilize a small, somewhat specialized (and comparatively expensive)
staff to identify and coordinate existing community services. Direct -
services work--the type of work most likely to attract volunteers and
less expensive paid staff--is extremely limited, if offered at all, in such
projects. Accordingly, their job specifications may result in a more
limited labor pool and demand higher salaries and benefits to attract
professional staff with the appropriate skills levels.

Although the case studies (in volume II) contain detailed descriptions of
the projects' settings, the following excerpts illustrate some of the
contrasts, and the effects of, project settings.

Philadelphia. The legal clinic and the project's administrative offices
were both housed in City Hall. The administrative office was on the
ground floor, dark, vaguely smelling of urine with the constant rumble of
arriving and departing subway trains. The legal clinic was on the 5th
tloor, a small cramped room stuffily overheated in winter and erratically
cooled in the summer. There was no privacy for client conferences—
desks were stacked side by side with barely enough room for clients who
had brought family or friends with them to be seated. There was no

. room for clients to wait within the office so they lined up on the hall,

j : sometimes sitting on folding chairs sometimes standing or sitting on the

These results, while offering useful indicators of efficiency and util-
ization to classify projects, should be viewed with caution. For example,
these measures do not describe how projects utilize resources, (e.g., for
which staff positions or how many part-time stafi). Nevertheless, these
findings validate the conventional wisdom that small, grassroots organ-
izations--in this case, shelters--were more efficient in using fewer

y monetary resources and stretching them turther. Criminal justice and oo floor. Kids careened down the echoing halls. The restrooms were almost
( ; social service system projects were expensive, dollar for dollar: they { ;} - cit. block walk away., A : r;fabFe victi.m/witness F0OM across tlhe
: used fewer staff and, or: the average, cost more. Y y. A comiort a :

hall was "off limits," the court custodian of that room had his own
sinecure of political power and.did not want the women and their noisy
children disturbing his realm. Despite numerous attempts, entree into
this q iiet space was rarely permitted. On most Monday mornings, staff
were jreeted with a hall choked with bruised and bandaged women.

These measures do not address the dual questions of efficacy and impact.
While shelter projects may cost less and use more staff at lower salaries,
the dirta do not indicate whether such projects achieve greater or-
ultim-.tely better impacts on domestic violence. Nevertheless, this
typology is useful in later impact analyses to suggest preliminary
answers to these questions.

B e O N——

Cleveland. Tucked into a ground floor corner of the city's criminal justice
complex were the project's spotless and stark offices. They were

difficult for the newcomer to find, a cul-de-sac led to a circumspect
entry and a security guard stationed at the door of the building. The
physical distance of the project from the other realms of the justice -
complex reflected or perhaps presaged the thrwarted linkage efforts the
project faced (see chapter 6). Staff were constantly atternpting to

Setting

A final type of project feature which influenced service delivery was the
facility where the service was provided. The projects' physical environ-
ment became an integral part of clients’ perception of services, and

" influenced their decisions to continue with services over a period of
time. The physical plants occupied by the projects varied sharply across
sites. The physical locations ranged from starkly modern office
complexes to ramshackle buildings in industrial neighborhoods. Both
heirarchically-structured (usually bureaucratic) offices and "hippiesque"
drop-in centers were within the federal program's scope,

reach out to justice system and agencies community to coordinate with
other service providers, but the location and isolation of their quarters
were not conducive to such efforts.

Brattleboro. The lament about the physical space in the Brattleboro
project of too small, too shabby, too cramped--trying to fit many people

and activities into too small a space--was characteristic of this small,
R grassroots organization. Brattleboro had the smallest LEAA grant which
was its primary fiscal resource; vet it had as elaborate an agenda for

; These different settlngs communicated to clients various messages, and
- were in some cases symbolic of barriers to service delivery, For
* example, shelters in lower middle class or working class neighborhoods
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services as any of the projects.

The physiéal space for the shelter was

separate from the office where the staff spent all their time. Visits by

staff and volunteers to t

being delayed by crises or other distractions. The facility was a six-

room house (its location was secret

to five women and their children. There was no yard or other outside

space the children.
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he shelter were limited--and evidently subject to

) with only one bath and shelterd up

The central office space was also too small to allow
for compete privacy ddring counseling sessions.

%
Y

{ .
Miami Safespace. ‘Here too the shelter was in a separate and secret.

location from the p

roject administrative offices. The four-bedroom

second floor flat was located near a central intersection in .downtown
Miami. The shelter, for tie first year, lacked air condi‘._.ior?mg and was
wretchedly hot in the summer months. It had drab fu'rmshmgs w1fch
chipped and peeling paiiit and a lack of privacy for client counseling or

staff meetings.

The Socia

I Process of Working

With Victims

The day-to-day experience of staff in the family violence péojgcts offer
a glin pse of the social process of service delivery and the reality of

worki.ig with abused women,
perspective is important, tor it is It for ¢
the contingencies faced by workers and limitatio

imposed by the soc
understanding of w

ial reality of family violence. It also provides an
hy services took certain forms, and in turn, of the

operating practices and reactions of project workg—:rs. Finally, the .
description adds to our understanding of why services worked or failed,
and how they might be improved in the future.

STAFF PERCEPTIONS AND REACTIONS

Most of the staff and administrators hired by the family violence

projects, as well as the volunteers, had never previously: worked with
abused women. Although many were experienced counselors and some
had prior experience with crisis intervention work, little in their

e bkt o iy =
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their children, and their assailants. This
difficult for observers to understand
ns on service delivery

e
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background prepared them for the massive problems of abused women.
For example, legal staff, even those with a background in "poverty law,"
were unprepared for the intensity of dealing with so many clients, most
of whom were in deep personal crisis and emotional distress.

For both legal and social service staff, one of the most difficult aspects
of dealing with the clients were the overwhelming physical, social,
material, and emotional needs of the victims. Clients were in the throes
of total turmoil in their life: they had been physically assaulted and

were often physically and mentally suffering as a result of the experience.*
Clients who had been hit in the head--although not technicalily suffering
concussions--were often disoriented and confused about sequences of
events and had great difficulty deciding what they wanted to do. All
clients, from the least to the most injured, were in a position of having

to make very consequential decisions about their lives after having under-
gone the traumatic experience of physical violence at the hands of a

loved one., Victims faced a proverbial Hobson's Choice in making decisions
which could cornpletely alter the course of their lives and their children's
lives: leaving home and provider and starting on their own with few
resources or skills, or else return to their spouses and face the possibility
of future violence. Some clients were very dependent "helpless" people
who had little experience making decisions and being on their own (Walker,
1979), while others simply lacked the material resources to alter their
circumstances.

Faced with these clients, the project workers experienced a variety of
reactions. One initial staff reaction was to feel helpless in the face of
helping a victim with such all encompassing problems. Although using
crisis counseling “techniques, they focused the victim on the decisions
which had to be made immediately, they knew full well that she would
ultimiztely (and often in a very short period of time) have to find solutions
to the full range of her problems. The staff, especially in the start up
phase of the project, before linkages had been established with other
agencies and bureaucratic dilemmas resolved, many times were unable to
provide the resources clients needed. Clients often reacted with anger
toward the staff, mistaking the inability tc help them for an unwillingness.

Staff themselves experienced anger toward the clients for many reasons.
Staff, especially at the outset of the project, were incredulous of how

truly helpless they felt some of their clients were: these women had

never managed money, had sometimes never even done the family shopping,
and were completely at a loss as to how to plan their lives and their
children's lives. Social class distinctions also led to staff looking

- *The limitations of the quantitative data may have served to undere-
’%t}mate the extent of injuries--women who suffered "bruises" were often
black and blue all over their bodies and in-considerable pain.

.
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down at clients: some of the younger, grassroots feminists were from
middle and upper social classes (i.e., highly educated) backgrounds,
carried a certain disdain toward clients who fed their children "junk
food" and watched TV constantly.

Legal staff were angry at clients who didn't follow through with prosecu-
tions or civil proceedings, especially when staff had put a lot of work and
effort into a case. The attorneys feared for their reputation before
judges and for the credibility of the battered womens' movement when
clients failed to make a court date.

Another root of staff anger lay in over-identifying with clients. Many
admitted that they found echoes of their own relationships with men in
the dvnamics clients described. Although most of the staff had not
themselves been battered, many recognized the "learned helplessness"
and the "low seif image” as things they had undergone or seen in their
family. This anger was often deflected toward the client. Informal
conversations with staff revealed that working with battered women
sometimes brought an element of tension into marital and other relation-
ships. Anger and distrust of men became an occupational hazard for
many staffers.

A different reaction by some staff in dealing with clients’ overwhelming
problems and needs was the very opposite of identification. They "defined"
the clients as very different from themselves and interpreted all the
things that happen to clients as being totally out of the realm of
possibility for themselves or anyone like them. In other words, theyv
denied that such violence could ever happen to them. Sometimes this
simple emotional defense brought on some cognitive dissonance. For
exam ile, a young legal worker in the Philadelphia project described her
chagr n when a woman from a local shelter who had trained some of the
family violence project staff adressed her law school class on the issue
of family viclence and the law. When the speaker/trainer drew on her
own experience as a battered woman, the law student found she was
unable to listen to the talk and had to leave the room. "Them" and "us"
were no longer distinct or useful categories.

Another dynamic which took place in the family violence projects
created a division between direct service workers and administrators and
indirect service providers. This "macho' of direct service resulted from
staff feelings that their particular work was more valuable. The work
with domestic violence clients and the accumulation of war stories and
ecitations of the horrors clients went through became a badge for the
direct service workers and a form of social currency. It was as if the
direct service workers had come through a "rite of passage" or "trial by
fire." The work with battered women was expressed in terms of hardship
(virtually never in terms of satisfactions or accomplishments) and
became that which was most highly valued in the projects. Consequently
the efforts of project administrators, trainers, and community publicity
staff were denigrated by counselors and shelter staff; their jobs were
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described as "soft" regardless of the hard work and long hours they
contributed.

Thus, in terms of the workplace culture which was created in projects,
there was an interesting reversal of the value of work. Administrators
with no client contact often succumbed to the devaluation of their
efforts. It seemed that the "martyrdom" of staff was a transposition of
the suffering of the clients into the created culture of the projects.
Night wqu was an aspect of working conditions which proved difficult
for staff. This was especially the case in the Miami shelter which kept a
staff of night shift counselors who responded to hotline calls and dealt
with new admissions to the shelter. These workers, who had low pay and
@ittle opportunity for advancement, and a difficult and often thankless
job rapidly left the project. The entire night shift turned over in the
first year.

PROJECT PHILOSOPHY: CHANGES OVER TIME

The beginning of this chapter charactsrized the projects philosophy as
reflecting either a feminist, social control, or legalistic approach.
Despite these differences, the projects' understanding of family violence
evolved and broadened over the course of the funding period. Eventually,
a consensus approach began to emerge.

The l2gal providers underwent the greatest change, moving from a focus
on pr--secution and the criminal justice system to a more inclusive view-
point which recognized the necessity of integrating social services with
legal services. " In their second and third vears, they began to include
crisis counseling for victims and established referral systems for those
not able or willing to prosecute. The White Plains prosecution project
set up a diversion program for batterers in conjunction with a local drug
and‘ alcohol center. Some legal staff, especially in the Philadeopnia
project, experienced a growing disilusion with the efficacy of legal
services. Despite high client demand, staff ultimately had no sense of
alc'complishment from their work as there was no ongoing contact with
clients.

The legal staff questioned whether restraining orders really aided clients
or if prosecution efforts deterred batterers. In Philadelphia, there was
one case which brought home quite poignantly the need for victim
counseling as well as prosecution: one woman whose successful prosecu-
tion of the batterer was covered in the local newspapers returned to the
project some six months later after having been beaten by a new partner.
Other cases in this same project pointed to the need for further work
with batterers when new victims appeared whose batterers had been
prosecuted by their previous partners.
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The feminist projects, especially the shelters, also began to see the need
to focus on the batterers as well as the victims. The feminist projects
also began to recognize that there was an analysis possible which did not
"label" and "blame" the victim for the violence but which nonetheless
acknowledged the fact that the victims were in need of counseling and
general life skills assistance. All of the shelters gained a further
appreciation of the multi-level needs of their clients and the difficulty
of expecting a client to change their lives in a four to six week shelter
stay. The shelters had to grapple with what they considered an abuse of
the shelter--the women using it as an escape hatch for violent incidents
but returning home every time. Some of the shelters had limits as to the
number of times a woman could come back to the shelter. Some shelter
staff disagreed with this policy and saw the process of a battered woman
leaving a relationship as siow and-tortuous and one which often required
a great many trial separations.

However, whatever their philosophy about the number of stays in the
shelter, all staff had to grapple with the difficulties facing a woman who
has reached the point of leaving the relationship to establish herself
outside the home. Housing, jobs, welfare and food stamps, even clothing
for herself and her children, all presented formidable obstacles to
decisive action, and all required project attention.

Frustration with the emotional difficulties of working with the clients
and the constant setbacks in attempts to change a recalitant social
service and criminal justice system, led many staffers to see their work
as a meager palliative and to question if there was not a better approach
to preventing family violence. Much of the speculation was centered in
two directions: the need for different ways of raising children and the
gener 1l question of violence in society. The childrearing approaches
inclucad notions that girls should be raised with better self-images (so
they wouldn't tolerate a man hitting them), more capacity to earn a
living and take care of themselves, and that boys should be allowed to be
more emotionally rather than physically expressive. These childrearing
ideas resulted in staff advocating public education especially in the
schools around the issue of family violence. The staff saw the need to
educate women when they were still young girls before they entered into
a cycle of being beaten by husbands or partners.

Other staff came to see family violence as another manifestation of
violence in the larger society. They felt that people were socialized to
see violence as a legitimate solution to problems and frustrations and
hence either used it or expected it in a family context.

Regardless of the view of family violence which staff initially or
ultimately held, all came to be perplexed and disturbed by the complexity
of the issue, and the lack of ready answers and solutions.

s

Conclusions

The Family Violence Program was the culmination of a decade of social
activism around issues of family policy. In this chapter, we have
examined the historical antecedents of the LEAA-funded family violence
projects: the feminist movement around battered women and the criminal
justice system's responses to the victims of crime. Both of these
approaches inform the ways in which programs deal with domestic
violence. The institutional base of the programs as well as the focus of
the services offered stem from the historical roots of the family violence
issue in general, and the plight of battered women in particular. The
past 1s also reflected in the range of programs which span grassroots
feminists shelters to those housed directly within criminal justice system
agencies.

The effects of the institutional base and service focus on the development
of the projects were analyzed. Examining the origins of the justice system
components, we see that the institutional base is a crucial variable for
projects working directly within the criminal justice system. Institution-
al base is a less vital factor for shelter-focused projects. However, it is
in light of this naticnwide movement that the relationship to feminism to
the LEAA program should be considered. For some of the projects,
feminism was an explicit part of the conceptualization of the project and
informs the services offered and the approach used. In these sites, issues
such as the relationship of sex roies in the family and sexism in society

to batering are part of the fundamental assumptions underlying the
servic:: approach and are incorporated explicitly into the plan of services.
In several projects, the roots of the program are to be found in what can
be called the "feminist alternative service model." The focus of these
groups was to create services, especially shelter-based facilities, centered
outside of traditional agencies.

INTERYENTION STRATEGIES

In examining project services, we found two natural clusters: victim-
focused (nonlegal) interventions and assailant-fcused (legal) interventions.
Certainly these findings are conditioned in part by the availability of
services, but also by such factors as project ideology, service design, and
linkages with alternate system. For example, despite the extensive
physical violence and serious injury among victims, only a small
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percentage of referrals from hospitals or doctors. Earlier evaluation
reports described the difficulties in establishing linkages with hospitals.
Even though most projects attempted to accomplish the federally
mandated goals of "improving the transmission of evidence from medical
agencies," they were generally ineffective in establishing viable referral
linkages with hospitals or private physicians.

This simple classification of projects into "shelter" and "others" (largely
justice system projects) facilitated comparisons of project populations
and responses. Shelters, for example, often became the focal point of
services for battered women in a community, drawing clients from a

wide range of agencies and community sources. Justice agencies; on the
other hand, received referrals either directly or from other justice system
agencies. As seen in the next chapter, shelters indeed differed from
justice system projects not just in service mix, but in several other
important respects:

e referral networks and sources;

e severity of abuse and injury of clients in both presenting problem
and prior history; -

e family configuration, victim-assailant relationship, and presence
of children;

e victim and assailant background characteristics;

® client and project strategies for intervention and problem remedia-
tion.

THE EFFECTS OF PROGRAM GOALS

From its early origins in the Citizen's Initiative and Victim Witness
Assistance Programs, LEAA developed a set of program goals which
reconciled the interests and concerns of the constituencies supporting
the program, and hence, the agency. However, the agency's interest in
deterrence underlied the program design and dictated the structure and
content of the project's services. Accordingly, the agency defined family
violence as a multifaceted problem only to helped by multi-agency
responses. The cooperation of feminist organizations with the social
service and criminal justice communities is seen as an attempt to involve
these agencies in the implementation of deterrence-based policies. Both
direct and indirect services were oriented toward both serving victims

i

and prosecuting batterers. N
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These twin concerns:led LEAA to proliferate the program's goals. The
guidelines mandated that projects provide services which, in the case of
several private organizations, were well beyond their capacities. The
budgets were in many cases too small to support these efforts. In fact,
the smallest budgets went to the shelters, whose service matrix often
was most complex. Instead of acknowledging that a multi-faceted
approach is the ideal and then funding projects which had the capacity to
work well in one or two institutional arenas, LEAA took steps to assure
that the criminal justice approach to family violence woud be operation-
alized throughout the program, irrespective of budget. For example,
grassroots and social service providers also conduct and training and
work within the context of the criminal justice system. The funding
pattern analyzed in this chapter is difficult to rationalize, and fore-
shadows issues in victim impact which emerge in later chapters.

As discussed in chapter 1, LEAA's goals themselves were internally
inconsistent. For example, the goals of increased reporting contradicts
the goal of reduced homicides. The goals called for major (and perhaps
overly ambitious) changes in a short time in long-si¢anding social service
and justice system policies. The daily stress of working with victims in
pain and crisis, together with sweeping program goals and continuing
pressures from project monitors to fulfill them, contributed in several
sites to staff burnout and tensions within the projects. This was
particularly true for smaller, often grass-roots, projects, especially
shelters or subcontractors. As the discussion proceeds in later chapters
to program impacts, it is important to keep in mind the difierent
philosophical orientations of the projects as well as where they, as newly
created agencies, were located. These philosophical orientations, and in
turn the service types which they seem to correspond with, are predictors
of imnact on both systems and client families.
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2N 1 . { } e instant incident attributes;
( ‘ . et e dimensions of spousal violence; and
N : e help-seeking behaviors.
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4 V 1 Ctl m & F amli y b Client characteristics include the disputants' sociodemographic back-
‘ grounds, substance use, violence histories, and children. Among the

o o 5 background variables considered are: sex, age, formal educational

C h ara Ct eris tl CS a ; attainment, and health conditions. The remaining variables are situa-

‘ tional: they describe the extent to which various family members

have been engaged in or exposed to violence and their responses to

these episodes. These factors may be related to the type of help or

; services requested as well as predictive of victim and assailant

responses to various interventions.

The ins’\‘(tant incident refers to that abuse episode that led to contact
with the-family violence project. Instant incident attributes include
alcohol use, drug use, types of abuse, weapon use, and severity of
injury. These variables describe the extent and severity of the

violence as well as certain environmental or contextual factors

: common to thase cases.
. { '

: , i indinzs t ist policy~ a S
This chapter summa3rizes Drocess evajuation findings to @ssist POLICY |

makers and family violence project staif to undgr.st_and the natur'etc‘n .
the client Dopulaticns (victims, assailants, and gmlcren), 'the varia 19n)
in client pdpulation as a function of type oi project (service emphasis),

.

Dimensions of spousal violence are investigated so as to develop
empirical pictures of differing abuse patterns. Having examined a
wide range of individual background and situational variables, multi-

and the types of sarvices sought and received as influenced by Pf‘?'ie‘x : m) variate techniques are employed to explore relationships within and
( or case characteristics.* The analyses also reveal those "control L ; - between variable domains. Patterns assessed include: stranger

variables required for the impact anaiyses in chapter 5. violence and severity of prior injury as a function of victim and

, alleged assailant background characteristics, and abuse history.
Data for the analyses sresented in this ChaPIEV‘Wef? generated cfimm : ; These analyses de?ermme those variables t.hat are representative of
the C'ient Management Information System (C;.dlS) xmplemfnte a; g each tomain and, in turn, yield control variables for the impact

21 of ~he 23 project sites.+* The CMIS recorded data on ciient an ~ analyszs.

case characteristics az the point of thair initial conta'c':t with the
projects. (For the the primary CMIS instrument, the "Initial Assess-

o Help-seeking behaviors include calls to police (slightly over half the
. : iti describe an extende
ment," see Appendix A.) Additional data to

cases); medical treatment (one-fourth of the cases); formal complaint
subset of descriptors of dogrestic violence were ge'net.-ated trom =1 : filing against alleged assailants (one-third of victims); and service
extensive interview protocol administered to 270 victims-at six sites j

e Appendix A.) !
follow-up protocol see Appen a . Limitations of the Data Base

Data Domains ’ , : The URSA Institute designed the CMIS, developed composite materials,
. f ‘ . and provided training and technical assistance on implementation for
o 1 . the 23 projects. Nevertheless, the actual utilization of the system

h The major domains of client, case, and service data that form the

: ) ipti ' P ' o i varied across projects, both in percentage of cases recorded and in
‘ i the project descriptions include: | ’ i
| e e i P ‘ extent of data collected for each case. Omissions resulted from
e characterlstics;.\\\\\ B ideological, legal, and/or administrative constraints. For example,
= A . .

[y

. , several projects chose not to record information on victims' back-
W*These analyses are not intended to explain the e‘tiOIOSY or ' groupds, fearing a repetitiqn of earlier exPerignces where.such Fiata
dvnamics of family violence, nor to represent its incidence or - was inaccurately reported in the press and subjected to misleading

o prevalence 1 : { \) interpretations.
( : ‘ *%The two other sites--Rice County, Minnesota, and 3an : W ‘

Francisco, California--did not emphasize direct services to clients - : National evaluation staff members edited all PMS forms for consist-

and were not, therefore, included in the PMS. ency and sense and contacted projects when data appgared anomalc\;{us.
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Any deficiencies:%)h(&t may have survived this process are more than) { \./ DEMOGRAPHICS
outweighed by the size of the data baﬁse (approximately 3,00Q cases). L
Two qualities of these data should particularly be noted: J Sex |
® They sre drawn from client {l.e.s victim) reporti §nd, thus’d' g i Victims were overwhelmingly female (94.6%), and assailants were -
reflect the client's knowledge ahout and perspective regarding A overmhelmiy oy elmingly smale (94.6%), and sssailants w
events; and ' ' T battering, to the extent that it exists at all, was negligible among the
e Project clients do not necessarily represent the overall popula- ;(” - LEAA project sample. This finding cortesponds with that oe o I

tion of domestic violence disputants.

‘ Finally, in all discussions, those clients for whom "dop't know" was
recorded are not present in the percentage base.' Strictly spgakmg,
each discussion should be prefaced, "For those clients reporting (a
liveresponse), . . .* Thus, fluctuatien in the number of cases
reported is related to the data base used (.e.g‘., CN1IS vs. client f'ogow-
up) and the number of live responses obtained for the given variables.

Client Characteristics

¢

The prevalence of spousal assault in the contemporary Ameru;:an
family is staggering, perhaps overshadowing the problem ?f v101§r?ce
in the street (Steinmetz, 1980). A national samnple of 2,1.43 famiilies
found that one out of six couples had a violent episode, five percent
experienced severe physical abuse, and .4 percent used a gun or knife
(Straus et af., 1980). Nearly 1.8 million women annua-lly are b.eaten,
an average of one every 18 seconds. The incid_ence of domestic
assault is nearly ten times greater than that of stranger as"sauulz, and
the risk of injury at home or among friends is far greater than in the
streets (U.S. Department of Justice, 1980). Given these sobermgﬂ
statistics, the information in this section represents a sample of"
violent partners that only scratches the syyrface of an enormous
national probiem.

In this section, we present descriptive data on the victims of

al. (1981), who found that husband-battering (injury) accounted for
less than 5 percent of domestic violence cases reported to police.
While some retaliatory violence may occur, the rates of severe or
injurious abuse leading to a project referral are consistent with
national samples. The Straus et al. (1980) sam ple found that 7
percent of the women were likely to be severely abused, but only 0.6
percent of the males--a ratio of more than ll:1. Inonly three of the
projects did the ratio of male victims exceed the national mean.
These were justice system projects that also reported higher than
average rates of female assailants.

In general, caution is necessary in interpreting these results. For
example, Wilt and Bannon (1976) suggest that violence by men against
women is more likely to be reported to the police than violence by
women against men. Such differences in male and female repaorting
Sehavior may be evident in this sample as well.

Age

Almosrt one-third of the victims were under 25, while only one-fifth
of the assailants were in that range. Age differences were insignif-
icant across projects. The median age of 27 for spousal assaujt
victims is consistent with cther research, which has found more
Spousal violence in couples in their twenties (Straus et aj., 1980;
Frieze et al., 1980). \

=

. Race

Whites Com{brised about 57 percent of the sample. Blacks were the
largest nonwhite group (over one-third). Urban projects had farger
proportions of nonwhite clients,.consistent with their general popula-
tions. '

demestic violence who sought help from the LEAA projects, their L e
assailants, and characteristics of their relationshxps: Cor}zextual Fiﬁ;ta o _ \\ . .
are also provided on factors thought to be predisposing of domestic N\ 7 lfcat,mn

" violence or at least correlates of the phenomenon. This examination ‘ | |

is responsive to the call of current researchers for assessments that
go beyond the“simple descriptive to consider situational fa,cfgq\s that
may help to explain violent behavior (Dobash and Dobash; 1979;

Nﬁonahqn, 1981). . o

7
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Victims' educational attainment was generally higher than that of
assailants. Although the percentages of high school graduates are
about the same, victims had a higher rate of college participation

ey
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(22.4% vs. 17.4% for assailants) and graduatioh (7.19, compared to
5.7%). However, both victims and'assailants tended to have lower
than average education levels.

e
/"‘\“\A

Without a comparison group, these educational dgta are dllfflcult to
interpret. At least two previous studies have pomted to the
mediating effact of the victim's h}gher educatlonz reporting more
battering of high school drop-outs and less battering of college-
educated women (Steinmetz, 1980; Straus et al., 1980). In our ;
sample, however, there is no such.pattern. High school graduates are
the most common Victims and assailants.

Educational attainment varies by type of project, both for VlCTlmj
and assailants. As table 4-1 shows, justice system projects served a
higher percentage of victims with high school dlplorr}as or better,
while shelters served more clients with less than a high school
degree. In shelter cases, the assailants somewhat more often had a
high school degree or some college. N

Table 4-1
Educational Attair‘rﬁént of Disputants by Project Service Emphasis
| - VICTIM ASSAILANT
Vi o : .
| ( ‘ Shelter Qther Shelter Other
o 4.3¢ 5.8%)
28 (3.1%) 42 (2.9%) 31 (4.3%) '76 (
};?955 than 7 104 (11.792) 92 (6.5%) 84 (11.6%) i28 (‘ g. Zf:)
10-11 194 (21.8%) 305 (21.4%) 119 (16.5%) gSO (21. éf)
HS Graduate 336 (37.3%) 595 (#1.8%; 3§§ ELIH; :;:; i;g 241;8;92;
Some College 148 (16.6%) 205 (l4.4% -6% : .
| CoTlege Grfduate 36 ( 4.0%) 34 2 ; ?Z/og %l; E 3:1%22; ;&g E 35:2;
-Graduate 16 (1.8%) 30 - 196) 15 (2.1% 2. 5%
}:Izit.ﬂx%;aiic:ble 27 (3.0%) 72 (5.1%%) 29 ( 4.095) 77 (5.9%)
TOTAL 389 L,425 722 1,310
I
Employment

In our follow-up sample, 69 percent of the victims and over 70.
percent of the alleged assailants were employed fu_ll-.or part-time. .
Unfortunately, PMS data were only available for victims, of whom 4
percent were employed (full- or part-time) and. 18 percent were full-
time homemakers. Despite the lack of comparison d_a‘ta, itis clea‘r
that the stereotype of the battered woman as an unskilled house.w1fe
did not prevail in the LEAA program.
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Health

Disputants reported few health problems. Over three-fourths of the
victims and four-fifths of the assailants reported no problems, with
few variations among the projects.

However, pregnant women were frequently abused, comprising 5.5
percent of the victims in our sample. This finding is in keeping with
the observation that the financial and emotional stress that accom-
pany pregnancy has been linked to husbands' frequent and severe
physical attacks on their wives (Steinmetz, 1980). Moreover, abuse
during pregnancy appears to be much more common among shelter
than justice system clients (10.1% versus 3.7%). (See table 4-2.)
Assuming that most observers would concur that abuse during preg-
nancy is a qualitatively "worse" act than other nonlethal abuse, *
these data confirm that shelter cases are more severe than others.

Table 4-2
Victim Health Problems by Project Service Emphasis

HEALTH PROBLEM

None . Pregnant Qther
Shelters 624  (78.3%) 30 (10.1%) 91 (11.4%)
Others 1,234 (86.3%) 33 (3.7%) 143 (10.5%)

TOTALS 1,858 (83.5%) 133 (6.0%) 234 (19.5%)

SUBSTANCE USE/ABUSE

Alcohol

The heavy use of alcohol by battering men has been reported by
several researchers (see, for example, Frieze and Knoble, 1989).
These same studies also report that battered women tend to drink
less often or at a lower volume than nonbattered women, while

*Aside from subjective judgment, Steinmetz (1980) also reports
that, although many wives report beatings before and after the preg-

nancy, those that occurred during the pregnancy were considerably

more brutal and often included being kicked or punched in the

stomach, a phenomenon that Gelles (1974) has labelled intrauterine
child abuse. 2 : , :
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batterers drink more often and more heavily than nonbatterers.
These findings were echoed in the present study.*

Thirty-one percent of the victims reported that their assailants
abstained from alcohol. There was, however, high interproject varia-
bility regarding rates of abstinence. The highest rates of alleged
assailant abstinence were reported by clients in White Plains, New
York, and Miami's Safespace (71% and 93% respectively). Among
those alleged assailants reported to consume alcohol, 32 percent were
said to drink at least once a week. Additionally, 65 percent of the
alleged assailants were reported to be "heavy" alcohol consumers
when they did drink. The heaviest drinkers, both in volume and
frequency, were found in Portland. Overall, there were about as
many assailants who either abstained or drank less than once a week
as there were "regular" (more than once a week) drinkers.

Assailants in shelter cases drank more often and abstained less often
than assailants in other cases. (See table 4-3.) "Regular" drinkers
comprised 53.6 percent of shelter client assailants but only 46.3
percent of justice system assailants. Conversely, 22.5 percent of

shelter client assailants were abstainees, compared to 36.5 percent in,

other cases.

In contrast to assailant trends, 69 percent of victims reported that
they abstained from alcohol. Among those victims who drank, 43
percent reported that theyv did so at least once a week. \Moreover, |1
percent of the victims described their own alcohoi consumption as
"heavy" on those occasions when they drank.

Table 4-3

Alleged Assailant Alcohol Use
by Project Service Emphasis

Alcohol Use Shelser Other

None 200 (22.5%) 553 (36.5%)
Every Few Months 33 (3.7%) 4§ (3.2%)
Once a Month 30 (3.4%) 35 (2.3%)
More than Once a Month 61  (6.9%) 34 (5.5%)
Once a Week ' 38  (9.9%) 93 (6.1%)
More than Once a Week 281 (27.1%) 278 (18.3%)
Daily 235 (26.5%) 424 (28.0%)

TOTAL 338 1,515

*In previous as well as the present studies, data are drawn from
victim reports and, hence, may be skewed. \
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Drugs

Other research reporting drug use of victims and assailants has
revealed a trend toward higher drug use by assailants than victims,
heavy marijuana use by assailants, and relatlvely high use of tranquil-
izers by victims. (See, for example, Frieze and Knoble, 1980.) In the
present sample, victims reported that 23 percent of the alleged
assailants (in aggregate) used drugs. Of this number, 36 percent
reportedly used drugs at least once a week. The most commonly
reported drug used was marijuana (15% of the aggregate). Of the six
percent of victims (in aggregate) who used drugs, 65 percent reported
at least weekly use. Again, marijuana was the most commonly
reported drug used.

RELATIONSHIP AND YIOLENCE HISTORIES

This section provides descriptive and analytic information on the
violence backgrounds of a sample of violent spouses or partners.
Such situational, or contextual, factors are essential for a full under-
standing of violent behavior among intimates (Dobash and Dobash,
1979). Qur situational indices include specification of the
relationship between the victim and alleged assailant, length of
relationship, abuse history, experiences with other violence, and past
attempts to stop the violence. Data for the first analysis were
generated by the CMIS, while those presented in the remainder of
this section were gathered in face-to-face post-project follow-up
interv ews at five sites.

Relationship of Victims and Assailants

About 63 percent of the cases involved partners resmmg together at
the time of the most recerit incident, and an additional 764 percent_
were current or former partners living apart. As saults on children,
other family members, and friends or relatwe ‘comprised just over 10
percent of the case types. g

The data sugg est strong differences m/case tvpes between shelters
and justice system projects. See-table 4-4.) Nearly 80 percent of
shelter victims were from cohabitating relationships, while just over
half of the justice system clients were cohabitating partners.
Victims living apart from an abusive partner would, understandably,
not generally need shelter, and the relatively low incidence of such
cases (13.9%) confirms this. By contrast, separated partners
comprised one-third of justice system cases. Nearly all of the child
abuse cases were handled by justice system projects.
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Table 4-4%
Relationship of Victim to Offender by Project Service Emphasis
Shelter Qther Total

Spouse/Partner in

Home 828 (79.2%) 996 (54.1%) 1,824 (63.2%)
Spouse/Partner not 26 (12.1%) 390 (21.2%) 516 (17.9%)

in Home
Former Spouse/Partner 19 (1.8%) 226 (12.3%) 245 ( 8.5%)
Child 13 (1.2%) 75 ( 4.1%) 88 (3.0%)
Other Family Victim 26 (2.5%) 50 (2.7%) 76 (2.69%)
Other Family Spouse 2 (0.2%) 14 (0.8%) 16 (0.6%)
Friend 16  (1.5%) 46 ( 2.5%) 62 (2.1%)
Other 15 (1.4%) 44 (2.4%) 59 (2.0%)

TOTAL 1,045 (36.2%) 1,841 (63.8%) 2,886

Length of Relationship

Roy (1976) found that spousal violence peaked between 2.5 and 5.0
vears of cohabitation. In our sample, the modal (and median) length
of cohabitation was five to six years rather consistently across sites.
An earlier analysis of the CMIS data (Fagan et al., 1980) found that
the median length of relationship for shelter cases was two vears,
considerably shorter than for cases in other service systems.

Abuse History

The median length of abuse in the relationship was less than two
vears. The absence of repeated data collection activities with this
client group precludes analyses of escalation or desistance of
violence.* However, abuse among couples in this sample was
frequent and severe. Forty percent of the victims suffered abuse at
least once a week, with seven percent reporting daily abuse (table &-
5). Injury was common--at least occasional in nearly a third of the
cases and frequent in over one-fourth (table 4-6). Two-thirds of the
victims had suffered injury in some prior incident, with lacerations or
worse in 44 percent of the cases (table 4-8). Abuse during pregnancy
occurred in 44 percent of the cases, of which 17.8 percent (21 of 118)
resulted in miscarriage.

*Shields and Hannecke (1981) have noted patterns of spousal
abusers expanding to include stranger victims and of abusers shifting
from both to stranger violence only. Walker (1978) and others have
shown that spousal violence commonly' escalates to the point of
lethality.
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Table 4-5
Frequency of Abuse
Never
5 %
L or 2 times 16 \S é‘;:;
Once a year 9 ( 3%)
Once a year/every 6 months 17 ( 6%)
Every 2-4 months 46 (17%)
Every 3-5 weeks 55 (20%)
Every week 46 (17%)
Every 4-6 days 21 ( 8%)
Every 2-3 days 20 ( 8%)
ga;jly 18 ( 7%)
ther 15 ( 6%)
TOTAL 268
Table 4-6
Injury to Victim
Freguency
Rarely/Missing 71 41%
Occasionally sS4 ((32“12))
Frequently 46 (27°:6‘l
TOTAL 171
Most Serious Past Injury
None/Missing 33 (339%)
Bruises or Less 64 (24%)
Lacetations or Worse 118 (44%)
TOTAL | 270
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Other Experiences with Violence

Childhood Histories. Several researchers have noted the importance
of growing up in a violent home to a violent adulthood (Alfaro, {978;
Sorrells, 1977; Potts et al,, 1979). Social learning theories, for
example; posit that violence is learned and reinforced in childhood as
a coping response to stress or a conflict resolution method and is
carried forth to adulthood (Bandura, 1973). To explore this gener-
ational theory further, we examined the disputants' childhood experi-
ences with abuse and physical violence between parents.

In our follow-up sample, the victim had been abused as a child in 25
percent of the cases, compared to 37 percent for the assailant. The
notion that victims seek out abusers fails to find support in these
data, since 75 percent of the victims had not been victimized
thernselves as children. It should be noted, however, that these data
do not address the converse of the question; that is, one cannot
determine how many of those victimized as children become victims
of intra-family violence as adults. Disputants' parents had been
violent toward each other in a roughly comparable proportion of cases
(419 of victims and 45% of assailants).

Table 4-7 establishes the extent to which a parental legacy of violence
existed in our sample of reportedly violent men. Overall, 57 percent
(N=98) of the alleged assailants were expoged to one form or another
of domestic violence as children--either as victims of child abuse or
as witnesses to spousal violence. Where such violence occurred, more
often than not it was in combination: almost one-third were both
victims and witnesses. An additional one, in eight were victims of
child - buse only and another one in seven were witnesses to spousal
violence only.

Table 4-7

Physicél Violence Between Assailants' Parents
by Partner Abused as Child

Assailant Abused as Child

No Yes

Physical Violence Between No 73 (74%) 21 (29%)
Assailant's Parents Yes 25 (26%) 52 (30%)

(x2=35, P = .000)

(Panel 2 only, N = [71)
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Assailant Violence against Strangers. Few data exist on the corre-
lation of violence inside and outside the home. As with domestic
violence, however, there is strong evidence of links between child-
hood victimization and stranger violence (Alfaro, 1973; Sorrells,
1980; Groth, 1980). Thus, an important research area is the extent to
which violent spouses are also violent outside the home and the
existence of common explanatory variables such as generational
patterns of abuse.

In our sample, alleged assailants were as likely to restrict their
violent behavior to the home as they were to be violent with
strangers as well. That is, 54 percent had also victimized strangers.
Victim reports of both incidents and arrests established the nontrivial
nature of the extra-domestic violence: over 80 percent of those
reported to be violent with strangers were said to have also been
arrested for such behavior. Such incidents reportedly occurred at
least four times per year (quarterly or more frequently) in 47 percent
of the cases and between one and three times per year in 53 percent.

Significantly, violence against both strangers and spouses was closely
associated with childhood exposure to violence. Over two-thirds of
assailants abused as chiidren and a slightly smaller proportion of
those who witnessed violence between their parents victimized both
strangers and spouses. (See tables 4-8 and 4-9.) By contrast, those
assailants with no exposure to violence as children were split almost
evenly on this violence scale.

Prior Attempts to Stop the Violence

Partic ipation in the LEAA projects was by no means most victims'
first attempt at either seeking legal intervention to stop the violence
or ending the relationship. Most victims (899%) had previously called
the police, with one in six having called ten times or more. The mean
number of prior calls to police was two. However, only 10 percent of
the victims reported that the alleged assailant had been arrested for
abuse.

& Table 4-8
Violence Scale by Assailant Abused as Child

Abused as Child

No Yes
Domestic Violence Only 77 (54%) 28 (33%
Domestic and Nondomestic 67  (46%) 58 (67%)

Violence

x2=9.6,p  .008
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(- Table 4-9 | | | ( }
Violence Scale by Violence Between Assailant's Parents

There were no differences in victim use of temporary restraining
orders as a function of project service emphasis. The structure of
the law, the ease of access, and factors relating to enforcement and

Violence Between Parents ' violation penalties appear to have governed use of civil remedies.
Domestic Vioience Only 36 (56%) 27 (39%)
. 1 . !
DS’?ST;; ane z\ondomest’l - 28 (449%%) 42 (61%) g CHILDREN IN VIOLENT FAMILIES

x2=15.3,p .0005 Involvement in Parental Violence

(Panel 2 only, N = L71) Given our findings on the effects of assailant exposure to violence as
5 . a child, it is alarming to note the number of client children who

; witnessed parental violence (44% of the cases) and attempted to stop
it (23%). Children were present in 80 percent of the homes of project
Over 60 percent of the clients had separated at least once due to . clients and’averaged 1.9 per household. Sixty percent of the clients
violence before project contact. Ten percent of clients at the time took their children with them to the first project contact, and 63

of intake had a petition for divorce pending. This figure ranged ' percent of sheltPr populations were ch11dren

across pro;ects from approximately 6 percent in Charlottesville,
Virginia, and Hinesville, Georgia, to 25 perC°nt in Brattleboro,

ptm e s e 5 et R 4

Table 4-10

Vermont and 1
( : Santa Barbara, California. ’ { “\) Involvement of Children in Violence between Parents

Thirteen percent of the clients had had prior contact with a domestic % . :

violence project. Interproject variability on prior contact ranged Frequency Witnessed Intervened

from 38 percent in Morgantown, West Virginia, to only 3 percent in } No/Missing 152 (56%) 208 (77%)

Hinesville, Georgia. § Rarely 35 (13%) 18~ (7%)
Dccasionally 30 (11%) 23 ( 8%)

Overa:l, 9.4 percent of project clients had a temporary restraining or : Jrequently : 53 (20%) 21 (8%)

protection order * in effect at the time of the instant incident. This TOTAL 270 270

finding varied widely--from highs of 36 percent in Salem, Massa=
chusetts, 27 percent in Miami's Safespace, and 19 pﬁrcent in Morgan-
town, West Virginia, to lows of 2 percent in Wiami's DIP and |
percent in Fayetteville, North Carolina. The very disparate figures

) Our follow-up study revealed violence involving children in 12

in the two Miami projects probably reflect diiferences in intervention percent of the cases. Children were threatened in 40 percent of
strategies used by the two sets of client groups. In North Carolina, L these cases, actually abused in 41/percent, and suffered injury one-
the structure of the law in combination with local court organization i \ fourth of the time. Medical care for such injuries was received in 13
and practices presented significant obstacles to victims seeking Lo o percent of the cases.

protective orders. By contrast, Massachusetts' relatively progressive :

legislation enabled victims to obtain orders on a 2%-hour basis ': :
through local magistrates. ) I Problem Responses

. - : Despite these alarming findings, few clients reported child-related
co prablems at their first contact with the projects. The relatively low

- *These civil orders, which provide emergency protection against

. . . . reporting rate of child-related problems may reflect the reluctance
further abuse, were available in 18 of the 23 (78%) project sites. See ofpclientgs to admit to these diffpiculties and )c;lso may be a function of
Lo Appendxx C for a full descnptmn of the orders and sample legislative } . the age of clients' children (e.&., young children may exhibit few
\ (M provisions. ‘ é ) "probiem" behaviors). Delinquency actions were pending against only
‘ g | YN - A
413 - o | K, b~ 14
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sleeping problems (loading = .79), and behaving as a younger child

4 percent of the children, indicating perhaps that for project ‘ (loading = .70)--problem areas where the child directs stresses
families, children were not engaging in the ‘types of acting out inward. Indicating that children do react to living in a violent home
behaviors that warranted official intervention. In only 2 percent of ‘ and that their reactions will typically vary in pattern, these findings
the cases had chlldr'en.been prevu?usiy removed from the hqme. The ' suggest directions for diagnosis of (and early intervention with)

only significant deviation from this general trend occurred in the A children from violent homes.

~ Alaska project, where fully 1l percent of the children had reportedly
;+ been removed from the home at some time.

L able 4-12
Our follow-up study, which sought further details on children's ? ) Table . )
behavior since the onset of parental violence, also revealed few ‘ Factor Loadings for Children Behaviors
problems. Nervoustiess, sleeping problems, and excessive fearfulness A,

were the most frequently reported difficulties, all in about one-third : L Factor
of the population. (See table 4-11.) | : Sl 1L
Frequent Illness .06 .69
{ Bedwetting .13 .49
Table 4-11 | Loss of Appetite .05 .80
Child Behavioral Problems since Onset of Abuse Sleeping Problems .13 79
Behaving as Younger Child .22, .70
DProblem Behaviors : , Excessive Fearfulness .16 .65
, i . Nervousness .10 .70
Frequent Illness 36 (21%) Withdrawal .29 .59
Bédwettlng 25 (1596) Lethargic _26 .53
Loss of Appetite 31 (189%) Lying 72 .29
Sleeping Problems 52 (30%) ra Running Away .52 .03
Behaving as Younger Child 31 (18%%) { j Self-Destructive Behavior .58 _.02
Excessive Fearfulness 50 (29%) T Violence Against Parents 71 .25
Nervousness " 57 (33%) _ Violence Against Others .65 .32
Withdrawal i ' 34 (203?) : . Destruction of Property 7 4
: %.e'thargy : 21 (12%) : ' Threats Against Parents | .65 .25
:ylng 27 (16%) ‘ Threats Against Others .66 .26
lunning Away , i1 (6%) “ Temper Tantrums .59 .31
Self-Destructive Behavior 19 (11%) . Whining or Crying .33 .50
Violence Against Parents 24 (148) ‘; Academic Performance .55 .05
Violence Against Others 18 (11%) School Attendance .55 15
Property Destruction 13 (8%) : ) '
Threats Against Parerits 21 T12%) , 7.3 !
Threats Against Others 12 (7%) - , EIGENVALUE 7.2l 2.42
Temper Tantrums 38 (22%) Perc¢ent of Variance 34.4 11.5
Whining or Crying 36 (21%) -
School Performance 28 (16%) !

School Attendance 13 (8%)

A factq'/fr analysis of these problems is illuminating. As shown in table ,
4-12, tﬁg\ﬁrst factor includes behaviors that might be termed "exter- j
nalized di‘St\ress": destruction of property (loading = .78), lying ?
(loading = .72), violence against parents (loading = .71). These are

behaviors divected against others. The second factor could be termed
"internalized distress': it contains loss of appetite (loading = .80),

I o . . .
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| The Instant Incident ’

The nature of the instant incident * is an important epidemiological
variable to the extent that it can inform the de ,\elopmf*nt of outreach
and intervention strategies. Key characteristics of this variable
inciude location of the 1nc1dent substance use, the severity of abuse
and injury, anf* medical care <.ought. Taken together, these factors
help to 1dentxfy the immediate needs of victims and their children
and to design appropriate crisis intervention services.

LOCATION

Nearly two in three incidents occurred in a home shared by the
disputants, which suggests the need for alternative houslrg or
removal of the assailant. The victim's home (not shared with the
disputant) was the site of 13.8 percent of the incidents. The
remainder took place in the assailant's home, another private home,
or a public location. B

Amon73 shelter clients, 70.1 percent of the ins#ant incidents occurred

in a st. 2red home, compared to 59.7 peicerit in q;her prorects.

Shelter clients exhibited a greater need for housing and accompan-
ving childrens' services, as expected given the cohabitating status. and
need to escape. '

SUBSTANCE USE

»
iy

#

Alcohol

About half the assailants had reportedly been drinking at the time of
the instant incident, with shelter projects reporting aslightly higher
incidence of assailant alcohol use (55.7%) than other projects (47.3%).
Above average trends occurred in f”ortland , Oregor: (80%), Morgan-

N
g

*The "instant incident" was the most recent abusive episode

| leading to initial contact with an LEAA project.
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town, West Virginia (72%), Brattleboro, Vermont (71%) and Juneau,
Alaska-(67%). Extremely low trends were reported in Miami-
Safespace (21%) and White Plains, New York (23%).

D ottt
A COU T RS SN

The data suggest that, while alcohol is prevalent, there is not sufficient

basis to infer causality. In the absence of statistical controls,

there may well be as many "drinkers" who do not become violent. As
previous studies have suggested (Frieze et al., 1980), the relationship
between alcohol and marital violence is a complex one.

Victims, in contrast to assailants, reported using alcohol themselves
in only 10 percent of the instant incidents. Almost four times as
many Juneau victims (38%) and approximately three times as many
Santa Barbara victims (329%) had been using alcohol. Miami's Safe-
space clients had the lowest reported usage of alcohol (2%) at the
time of the incident.

Brugs

Drug use by alleged assailants was reportedly much lower than
alcohol use. The overall average was 17 percent, with only four
projects deviating significantly: Philadelphia (32%), Morgantown,
West Virginia (289%), Hinesville, Georgia (79%), and White Plains (4%).

Victim reports of their own drug use at the time of the instant inci-
dent were extremely low--3 percent--in the aggregate. Somewhat
higher reports of victim drug use (13%) were obtained in Santa
Barbara.

Triere vere no detected differences in drug use by project service
emphasis.

SEVERITY OF ABUSE

The severity of abuse in the instant incident describes the violence of
the assailant as well as the potential lethality of the situation. This
variable was measured using Conflict Resolution Technique (CRT)
scales specially developed for domestic abuse (Straus, 1978; Straus et
al., 1980), Although this measurement technique is not \wthout its
detractors (see, for example, Straus, 1981; Wardell et al., 1981; Klein,
1979), it remains a useful index to descnbe certain dimensions of
violence such as lethality. The danger in such measures is their
inappropriate interpretation and the omission of other attributes
necessary to fully describe the context in which spousal assault
occurs: the nature of the abise, the situation itself, confluences of
events, and the supposed role obligations of members of each relation-
ship (Dobash and Dobash, 1979; Wardell et al., 1981).

4-18 | &
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Types of Abuse

The types of abuse handled in the national program are summarized

in table 4-13. The data indicate that victims were frequently multiply
abused, a finding consistent with previous research (Straus et al.,
1980; Freize et al., 1980).

Table 4-13
Type of Violence in the Instant Incident

Verbally-Abused (N=2,790) 2,541 (91.0%)
Pushed, Slapped, or Grabbed (N=2,793) 2,027 (72.6%)
Punched, Kicked, or Choked (N=2,772) 1,587 (57.3%)
Sexually Assaulted (N=2,656) 168 ( 6.3%)
Threatened with Weapon (N=2,709) 1,960 (72.3%)
Weapon Used (N=2,522) (647) (25.7%)
Knife (175) (6. 9%)
Gun - . - (190) (7.59)
Other (282) (11.2%)

Almost all respondents (91%) reported having been verbally abused.
Interproject variability ranged from 100 percent in Miami-
Safespace to 6§ percent in Brattleboro and 70 percent in Price, {Jtah.
Verbal abuse includes threats of violence, psyc"lologxcal abuse

(intim dation, deprecation, etc.), and other tactics that do not involve
actual or attempted violence.

Almost three-fourths of victims reported some physical violence
(pushed, slapped, or grabbed). The reports ranged from 100 percent
in Miami-Safespace to 40 percent in Utah and 44 percent in White
Plains, New York. Shelter clients reported this type of violence
slightly more often (76.6%) than other projects (70.5%).

Over half of the victims had been punched, kickea;f.,or choked. Varia-
bility on this report ranged from 96 percent in Miami's Safespace to
32 percent in Price and 33 percent in Brattleboro. Again, shelter
clients reported a slightly higher frequency (60.8%) than justice
system clients (55.3%).

Victims reported sexual assaults in 6.3 percent of the cases overall.
Sexual assaults ranged from 29 percent in Brattleboro to 2.5 percent
in both White Plains and Price. One in nine shelter clients (11%) had
been sexually assaulted, compared to only 3.7 percent in other
projects.

Threats with weapons and actual weapon use both occurred in a little
more than one-quarter of the cases. There was high interproject

4-19
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variability for both measures. Threats with weapons ranged from 65
percent in Charlottesville to 18 percent in White Plains and were
reported in 35.8 percent of shelter cases, compared to 23.5 percent
for other projects. There was less variability in weapon use by
project service emphasis.

The Structure of Abuse

Measurements such as the CRT scales and other indices involve

judgments that are normative and also reduce violence to a level of

abstraction equal to an opinion survey. Several critics (Dobash and
Dobash, 1979; Wardell et al., 1981) have questioned the usefulness of
empiricism and logical positivism in defining and measuring wife
beating. In coming to understand better the phenomena subsumed by
the phrase "domestic violence," an analysis of the severity of abuse in
the instant incident is instructive.

Borrowing a phrase from strategic thinkers such as Herman Kahn and
Thomas Schelling, we sought to develop the "escalation ladder" of
domestic violence. To do s0, @ Guttman scalogram analysis
(Guttman, 1944) was undertaken on each of the types of abuse, which
vielded the following scale:*

e verbally abused

pushed or slapped

punched or kicked

threatened with weapon or object
use of weapon or object

sexually assaulted

This analysis goes beyond assessing severity to show the linkages
among the types of abuse. Put most simply, if one reported the use
of a weapon or object, one was likely to report having been
threatened with same; if one reported being threatened with a
weapon or object, one was likely to report having been punched or
kicked; if one reported being punched or kicked, one was likely to
report having been pushed or slapped; and if one reported having been
pushed or slapped, one was likely to report having been verbally
abused.

The reader will note that sexual assault was omitted from the
preceding enumeration. While this type of abuse was entered into the
final Guttman scale, a large proportion of those reporting sexual
assault did not report all of the subsidiary attributes. This suggests
that the sexual assault cases were.not simply rare events but were
quite different, i.e., that they were quahtanvely different and not
simply quantjtatively more extreme:

*The scale meets the conventional scalogram analysis criterion of
reproducnbxhty in excess of .9.

4-20
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SEVERITY OF INJURY ‘

Nearly two victims in three (65.5%) reported a physical injury
resulting from the instant incident. Of these injuries, the most
serious were typically bruises, although 22.6 percent reported lacer-
at19ns or worse. The lowest incidence of injury (32%) octurred in
White Plains, and the highest (91%) in Miami-Safespace. That
sheltetj's clients also suffered the most serious injuries (72.4%
reporting lacerations or worse). .

.?15 In severity of abuse, the data on severity of injury again indicate
that shelter cases were more dangerous than other cases. As shown

in table 4-14, more shelter victims suffered at least some injury, and -

the more serious type inj i ‘
s of injury were consistently more fr i
sheltar cases. g : e.quent "

Table 4-14
Severity of Injury by Project Service Emphasis

Shelter

Injurv Qther Total
None 307 (31.0%) 684 (37.99%)

. .00 (37. 991 (35. 5%
Bruises .‘ . 397 (40.1%) 773 (42.9%) 1,170 541 . 99?
Lacerations/Bleeding 195 (19.7%) 242 (13.4%) 437 (15.7%
Fractures . 58 (5.9%) 68 ( 4.5%) 126 ( 4.5%
Lx?ss,of.Conscxousness 26 (2.6%) 30 (1.7%) 56 ( 2.0‘;6
Miscarriage 6 (0.6%) 6 (0.3%) 12 (0.4%

TOT:‘t\L ) 989 (35.4%) 1,803  (64.6%) 2,792

MEDICAL CARE SOUGHT

T}}reg-fourths (75.4%) of victims had not sought medical care for .
injuries suffered during the instant incident. Variation ranged from
90 percent not seeking medical care in Price, Utah, to 45 percent in
Qharlottesvxlle and Providence. There was apparehtly no significant
difference on this measure by project service emphasis.

Most medical care was provided by hospi

roVi pitals (18.2%). Charlottesville
(4hg'%l-)1 and Salem (319%) showed much higher rates of hospital services
whic cou.ld reflect effects on client recruitment of project training ,
and coordination efforts with local emergency room staffs.
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Understanding Spousal Violence

The data presented thus far have examined a wide range of variable
domains to describe victim and assailant background characteristics
and relationship history, and violence in the instant incident. A
series of multivariate analyses was undertaken to simplify the
emerging pictures of spousal violence, to empirically determine those
variables that are representative of each domain, and to explore the
relationships between the domains of variables. These analyses also
yielded control variables for the impact analyses in chapter 5.

VICTIM AND ASSAILANT PATTERNS

As noted earlier, this research lacked sufficient controls to deter-
mine how victims differ from women in the general population, or
even how project clients differ from other battered women. Facror
analyses were undertaken to identify naturally occurring groups of
victims or assailants. Also, multivariate analyses were used to
exam!1e the relationship of victim and assailant backgrounds to two
dimensions of domestic violence--severity of injury and assailant
involvement in extra-domestic violence. Such classification methods
are useful in interpreting observed patterns, in data reduction, and
index construction. '

Victim Patterns

A factor analysis of nine victim background variables generated two
factors that explained approximately one-third of the variance. The
variables primarily associated with the first factor are length of
cohabitation, age, race, and cohabitation with the assailant. The
second (orthogonal) factor is typified by social class variables--the
absence of children, a shorter relationship, and living separately from
the assailant. Victims'childhood violence experiences are negatively
associated and equally loaded in the two factors, suggesting that
these variable$ are complex and, perhaps, related to dimensions not
examined here. o
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Table 4-15
Factor Analysis of Victim Background Characteristics
Factor

1 I
Age .80 -.10
Race -.33 .10
Education .02 .67
Employment .05 .37
Presence of Children .08 -.35
Abused as Child -.43 -.38
Length of Cohabitation .82 -.13
Physical Violence between Parents -.31 -.5
Living Separately from Assailant -.19 .33
EIGENVALUE l.74 1.45
Percent of Variance 19.4 16.2

Thus, the first victim profile describes the typical older, white
woman in a longer and still intact relationship with her assailant.
The second factor represents a victim profile that has not been
commonly associated with domestic violence: the upwardly mobile
woman without children living apart from her assailant. In contrast
to the first profile, the second encompasses a new victim group
served as a result of the LEAA program.

We next examined the relationship between victim background charac-
teristi s and two dimensions of spousal violence--the most serious
prior injury and assailant involvement in extra-domestic (i.e.,
stranger) violence. Victim participation in or provocation of
domestic viclence has long been hypothesized in the research liter-
ature (see, for example, Gelles, 1976). In particular, the popular
conception is that women who were childhood abuse victims were
"more likely as adults to marry a person who is prone to use violence"
(Gelles, 1976: 664-3) and more inclined to remain with an abusive
husband. Multiple regression analyses of victim background charac-
teristics and assailant violence allowed us to determine to what
extent this conception was applicable to the LEAA population.

Stranger Yiolence. As table 4-16 shows, a victim's childhood violence
experience is. indeed, associated with her involvement witha more

" violent male, as indicated by his violence toward strangers as well.
Both childhood victimization and exposure to parental violence are
well correlated with this violence scale. Age is a strong but negative
contributor, indicating, again, that younger abuse victims were
involved in more violent, and therefore potentially lethal, relation-
ships. Of interest is the failure of socioeconomic factors (race,
employment, and education) to emerge as important contributors.

g,

Table 4-16

Stranger and Non-Stranger Violence as a
Function of Victir Background Characteristics

Background Characteristics r B
Victim Abused as Child .36 .29
Victim's Age -.36 -.26
Violence Berween Victim's Parents .26 17
Drug Problems in Relationship .22 14
Victim's Employment Status -.08 -.10
= Drinking Problem in Relationship .00 -.08
Victim's Education -.05 -.07
Victim's Race .12 -.02

(R2 = .28, Fg 9 = 3.41,p .003)

Severity of Injury. A different response to this research question is
found in the relationship of victims' backgrounds to their most serious
prior injuries from domestic violence. (See table 4-17.) Unlike the
previous analysis, childhood exposure to and experience with violence

1s not associated with the severity of domestic violence. The most

serious injuries are explained by the victim's youth and the presence
of a drinking problem in the relationship. Again, sociceconomic
characteristics are relatively unimportant.

Table 4-17

Severity of Prior Injuries as a
Function of Victim Background Characteristics

Backzround Characteristics ‘ r B

Drinking Problem in Relationship .32 .29
Age -.28 -.26
Drug Problem in Relationship -.10 -.21
Education -. 14 -.15
Race v .19 .16
Vidlence between Parents .17 .13
Employment Status .00 05
Abused as Child 08 -.03

(R2 = .26, Fg g9 = 3.08, p .005)

Together, these analyses cast doubt on the victim-as-perpetrator
hypothesis. Specifically, there is only partial support for the notion
that female victims from violent homes seek out more violent men.
While victims' childhood violence experiences are associated with
more widely violent men, they are not associated with the most
severe forms of dornestic violence. '

& - 24



Obviously, the relationship here is complex and difficult to under-
stand. The only consistent pattern that emerges is the risk of
younger women, which suggests the importance of outreach to this
group. Also consistent was the failure of socioeconomic factors to
predict violence, which belies the notion that "unattractive' women
with few resources are at greater risk for abuse and injury.

Assailant Patterns

A factor analysis was conducted to identify profiles of assailants in
terms of their background characteristics. (see table 4-18.) The first
factor describes one assailant group as younger men who had shorter
relationships and did not live with the victim. The second factor
includes less educated white males in longer relationships often
involving children. Both groups had had extensive childhood exposure
to violence, as victims and witnesses. Of interest is the absence of
employment in describing assailants, while employment appears
strongly in one victim profile.

Table 4-13
Factor Analysis of Assailant Background Characteristics

Factor Loadings

Assailant Characteristic I I
Age -, 80 .08
Race .28 ~-.36
3ducation .21 - .47
cmployment .0l -.11
Presence of Children .02 48
Abused as Child .33 .73

-.71 .4l

Length of Cohabitation

Violence between Parents .53 .58
Living Separately .38 -.01
EIGENVALUE 1.80 1.63
Percent of Variance 20.0 18.1

Earlier analyses examined assailants' childhood abuse histories and
the extent of stranger violence by these individuals. To further
describe patterns of assailant characteristics, we include herexa
series of multiple regression analyses of bot*/severity of violence and
extra-domestic violence. :

Stranger Violence. The first analysis considers the relationship
between assailant background characteristics and involvement in both
stranger and domestic violence. As shown in table 4-19, exposure to
violence as a child strongly predicts the use of violence as an adult.

B

Both witnessing spousal violence as a child and abuse as a child are
positively correlated with violence both inside and outside the home.
Younger men and white men also tended to be more violent (although
these variables were weak contributors to the equation).

Table 4-19

Stranger and Non-Stranger Yiolence as a
Function of Assailant Background Characteristics

Background Characteristics r B
Physical Violence Between .51 .60
Assailants' Parents

Race 42 .50
Age -.27 -.01
Abused as Child .29 12
Employment Status -.01 .05
Education -.04 -.03

(R2 = .37, Fg y43=4.73,p  .00!

Severity of Injury. We next looked at the contributions of these same
assailant characteristics to the severity of injury to the victim. Of
the various background variables, the assailant's abuse as a child,
education, employment, and age predict most serious past victim
injury. (See table 4-20.) Again, violence between parents appears to
overlap with assailant's abuse as a child. Assailants with higher edu-
catior il attainment appear to inflict more severe injuries, as do
unemployed assailants. Age is a suppressor variable, operating both
on education and on employment. Closer examination of the correla-
tions between age and those two sociodemographic variables shows
that age has a zero-order correlation of r = -.21 with employment,
aqd r= .24 with education. The relationship of the assailant's age to
prior injury is indirect, and prior injury is associated with both employ-
ment, probably due to younger unemployed assailants, and education,‘
again due to older but more highly educated assailants.

Table 4-20

Most Serious Past Injury as a
Function of Assailant Background Characteristics

Background Characteristics : r B
Abused as Child L46 .40
_Education .20 .30
Employment Status -.12 -.28
Age .04 .22
Race .16 16
Violence Between Parents .37 WAl
(R2 = .36, Fg g4 = 15.25,p  .001)
G- 26
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Educational attainment and employment are moderately correlated in
our sample (r = .27) but act in opposite directions on severity of victim
injury. It is possible that younger but more highly educated men

produced this result. Since youth seems to predict violence, we would

otherwise expect a stronger contribution of the age variable. Its low
correlation indicates that the variance in age remains. Again, we
suspect here that younger men with higher educational attainment, as
well as younger unemployed men, may inflict more severe injuries.

Disputants' Childhood Exposure to Violence

Given the indications of the importance of childhood exposure to
violence, we turn to a straightforward analysis of violence between
parents of both victim and assailant as predictors of abuse during
pregnancy. This variable was selected because it represents an
extremely severe and, perhaps, the most lethal type of spousal assault
(Martin, 1976).

As displayed in table #-21, whether or not the client had been exposed
to violence as a child, her partner's childhood exposure to violence

had a significant association with current severity of domestic
violence. If the client had also been exposed to violence as a child, the
impact of the partner's childhood experience was increased. That is

to say, the assailant's background was/'the stronger indicator of abuse
during pregnancy, and there was an interaction effect between the

two childhood experiences of violence.

Table 4-21 fi
Violence between Disputants' Parents "
Predicting Abuse in Pregnancy
Violence between Victim's Parents
No Yes

Violence Between Assailant's Parents
No Yes No Yes

Abuse No 53 (75%) 22 (52%) 29 (76%) 23 (47%)

During ‘

Pregnancy Yes 18 (25%) 20 (48%) 9 (24%) 25 (53%)
x2 =359 p .02 x2 =2 7.7 p .006

(N=200) x2=145 - p .002 df=3

b o et S e 5

ABUSE HISTORY PATTERNS

Cverview

A factor analysis was undertaken to determine the patterns of situ-
ational variables in the abuse histories of project clients. The results
are shown in table 4-22.

Table 4-22
Factor Loadings for Abuse History Variables

Factor Loadings

Assailant Characteristic I I1
Abuse During Pregnancy .56 -.60
Miscarriage Due to Abuse .33 -.33
Frequency of Abuse .30 .50
Length of Abuse .39 ~-.16
Prior Calls to Police ) Al
Prior Separations Due to Abuse .55 - .3{
Frequency of Injury .73 <36
Most Serious Prior Injury .70 .07
Children Witnessing Violence .60 .18
EIGENVALUE 2.73 1.18
Percent of Variance 30.3 13.1

With respect to the history of abuse in the current relationship, the
first factor is clearly a general, or "G," factor defined primaru“y by
frequency of injury (loading = .73) and most serious injury (loaomg' =
.70). The factor also has significant loadings associated with children
witnessing violence (loading = .60), abuse during pregnancy (loading =
.56), number of prior separations due to abuse (loading = .55), and
miscarriage due to abuse (loading = .53).

The second factor is not easily understood. Abuse during pregnancy
is negatively associated with the factor, but frequency of abuse is
positively associated with the factor. The second factor appears to
include variables not associated with the first factor; in other words,
these are the variables that account for the remainder of the
variance. -

In any event, the strong positive loadings of the first factor indicate
that violence may be seen as a singular dimension, that is, there may
be only one type of abuse pattern, strongly described by thg
frequency and severity of injury as well as children witnessing
violence and abuse during pregnancy.
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Stranger and Non-Stranger Violence

To f“’l;r‘rther examine the impact of abuse history va.riables, a multiple
regression analysis was conducted to identify_ predictors of involve-
ment in extra-domestic violence. As shown in table 4-‘23,_ both
frequency and severity of domestic violen;e were predictive of
involvement in stranger as well as domestic wplence. The most
serious present and past injuries and abuse during pregnancy were
strongly correlated with involvement in stranger ylolence. Frequ?ncy
of abuse appears to be a suppressor variable, but is neyerthglss also
correlated with extra-domestic violence. Thus, those assailants who
inflicted the most injurious and frequent abuse were also those who
were violent outside the home.

Table 423

Stranger and Non-Stranger Violence as a
/Function of Abuse History Variables

Backeround Characteristics r B

Most Serious Injury--

Instant Incident .39 .39
Abuse During Pregnancy .36 .61
Most Serious Prior Injury ;g 82

Frequency of Abuse
Prior Calls to Police .07 .0l

(RZ =.52, Fy 59 = 10.71,p  .0002)

In summary, one-half of the variance in the criterion var.iable (ex?ra-
domestic violence) is predicted by a composite representing severity
of domestic violence. Interestingly, it is the severity of injury in the
instant incident that is most predictive, wherefas' the most serious
past injury might be expectad to be a more reliable (stable) indicator
of leve] of violence.

Severity of Injury

The same descriptors were analyzed to determine. \»:hich patterns or
types of abuse were predictive of the severity of injury. T.able 4.24
shows that the severity of injury is well predicteq’by the history and
frequency of abuse and injury as well as abuse during pregnancy.
Clearly, the most frequently violent men inflict the most severe
injuries. :
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Table 4-24

Most Serious Past Injury as a
Function of Abuse History Variables

r B
Frequency of Injury .60 .43
Abuse During Pregnancy .34 .31
Frequency of Abuse Al .07
Number Prior Calls to Police .02 -.08
Length of Cohabitation .13 .12
Drug Use Accompanies Abuse - 14 -1l
Length of Abuse in Relationship .18 -.08
Separations Due to Violence .18 -.22
Drinking Accompanies Abuse .07 -.03

(R2 = .48, Fo,l45 = 4.63,p .00002)

DISPUTANT CHARACTERISTICS AN RELATIONSHIP HISTORY

The final set of analyses compared the associations of two combi-
nations of predictor variables with the indicators of severity of injury
and stranger and non-stranger violence. The history of abuse in the
relationship was conjoined first with victim background character-
istics and then with assailant background characteristics in multiple
regre sion analyses to predict each of these indicators of assailant
violerice. The results provide important insights into the role of
assailant and victim factors in understanding spousal violence.

Severity of Injury

Victim Variables. The combined set of victim background and rela-
tionship variables is highly fa;edictive (explaining over 50% of the
variance) of the severity of injury. As table 4-25 shows, the history
of abuse in the relationship far outweighs victim background in
explaining this violence indicator: frequency of abuse and injury,
length of abuse in the relationship, ang abuse during pregnancy
(including miscarriages from abuse) are strong predictors. The
victim's age (again, younger) and drinking in the relationship are the
strongest background variables. Children witnessing violence are also

- evident in the regression equation, which is significant at the .01

level.

A comparison of these results to our earlier assessments of the
separate eifects of victim background and abuse history (tables 4-17
and 4-24) is instructive. The combined sets explain more than twice
the percentage of the/,variance explained by victim characteristics

7
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: ( » () Table 4-26
3§ - alone (r2 = .58 vs. .26) and one-fifth more than situational variables T : ) .
alone (r2 = .48). It is evident that situational variables are powerful E . ASSS&:verxty okanjuryda.s ad Ab .
predictors of the severity of injury, whether assessed separately or in B . Function of Assailant Background and Abuse History
combination. These findings support the claims of such researchers , s .
as Dobash and Dobash (1978) that contextual variables are critical to : Background/Situational Factors L B
a complete understanding of domestic abuse. Victim background S Fraquency of Injury .60 .49
characteristics, while not strong alone in predicting violence, do : Abused as Child .46 .15
appear to strengthen the predictive power of abuse history variables. | Employment Status -.12 -.28
| Education .19 .37
ot ‘ Frequency of Abuse 4l .20
= ® - Table 4-25 ’;’ B Length of Cohabitation 13 .13
' ‘ " Prior Calls to Police .02 - 11
Severity of In)ury as a ; . .
Function of Victim Background and Abuse Hlstory i } //;dg::se of Partner During Pregnancy gz‘ . i‘;
: a . A ' . Drinking Accompanies Abuse .07 -.10
’ — N ) o Parenta! Violence .37 .10
Frequency of Injury ; 46 DY - Drug Use Accompanies Abuse -. 14 -.03
Length of Abuse .36 42 ' J ' Length of Abuse .18 -.03
Ag. -.28 -.33, | A - Race 17 .01
Drinking Problem in Relatxonshxp Y A7 : Prior Separations Due to Violence .18 -.01
Cohabitation .34 -.16 : :
Miscarriage from Abuse .30 21 : (RZ = .62, Fy5,155 = 19.33, p .0001)
Education -. 14 -. 14 -
Children Witness to Domestic y ( - 3 , N
. na
ng:gcaes Child Oz ; ég v o Stranger and Non-Stranger Violen;e
ga}’es1tal Vlolgnce . 17 103 ' Victim Variables. As shown in table 4-27, the combined set of victim
rior Separations Due to Domestic : . . . G IS .
Violence 18 -.06 variables is also hxg.hly predictive of'assallant involvement in stranger
PDrug Problem in Relatlons‘up -.10 _.05 O as we | as spousal vnoleince. Intc.erke’.s'tmgly, tof)e percentage of the
lov + Statu 20 05 variarice explained by the combin d set {#1%) is considerably more
mploy menta S ; i ) than victim backgrounds alone (28%, table 4-16) but less than situa-
/ Frequency of Abuse W21 -.04 , tional variables al (52%, table 4-23)
! Abuse During Pregnancy .38 -.05 i tonal variables alone 174w, table k=l
g;gr_tggﬁf;hz?ﬁison L ?793 'gg : As in earlier analyses, strong predictors of victim association with a
S oo - more widely violent partner include childhood exposure to violence
(RZ = .38, F18,59 = 4.47,p .01) f \ and abuse history variables--abuse during pregnancy, prior separ-
W o ' ations, and most serious past injury. Newly emergent predictors
o § include the length of cohabitation and the length of abuse, both in the
' P = ; negative direction. These variables may, however, reflect the same
Assailant Variables. When assailant characteristics are conjoined ' . trends shown by victim age in previous analyses.
with situationsl variables (table 4-26, biiow), the proportion of K )
variance explained increases to 62 percent from the 36 percent : These findings, like those for severity of injury, suggest that shorter
explained by" assailant back <ground alone (table 4-20) and the 48 e ‘ but more violent relationships in the home are predictive of violence
percent explamed by situational variables alone (table 4-24). Here, ¢ toward strangers as well. However, additional risks associated with
! the pattern is quite clear: the=a assallant’s childhood abuse history, both. { ' victims' childhood exposure to violence emerge here, but not for the
; in terms of victimization and thnessmg, predicts the severity of V B . ‘ injury criterion.  This is a puzzling result requiring closer and more
; m;unes inflicted. Equally important/in this'analysis is the history of ' R controlled study.
abuse in the relationship. A longer and more frequent abuse pattern O R TN oy P T
( . , appears to lead to more severe wolpnce, providing some mdxcatxon o ® (Z%:T) ~ ~
L S that domestic violence may mdeed 'escalare. S B '
:_{’ #
,, { .
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( ) . Table 4-23

. Table 4.27 : Stranger and Non-Stranger Violence as a
Stranger and Non-Stranger Vioience as a ‘ Function of Assailant Background Abuse History
Function of Victim Background and Abuse History ‘ :

, r B

Background/Situational Factors T _B Parental Violence 51 51
Length of Cohabitation -.38 -.20 . ) Race ' 42 .60
Abuse During Pregnancy .31 .25 ! ? Prior Calls to Police .07 .18
Abused as Child .36 .27 f i Abuse During Pregnancy .36 W24
Prior Separations Due to Domestic ‘ Age -.27 -.0009
Violence .25 .20 Ly Length of Abuse .03 .16
Drinking Problem in Relationship .00 -.20 : ) ' Length of Cohabitation -.08 - 11
Drug Problem in Relationship .22 .07 i ; b Drinking Accompanies Abuse .26 .20
Most Serious Past Injm y/ v .32 j bl Drug Use Accompanies Abuse -.10 .15

. Conhabiration -.01 -.12 \\\\\ : Separations due to Violence .05 -.10
Parental Violence .26 .07 S : Education .04 .05
Length of Abuse in Relationship -.22 -.16 i - Employment Status -.01 .04
Presence of Children ) .07 w7 ‘Frequencyof Injury .22, 04
Race .12 -.08 '
Employment Status -.08 -.05 (R% = .45, F13,41 = 2259, p .05)
Education -.05 -.04
Miscarriage from Abuse .10 -.35
Frequencv of Injury : L1 -.06 , N
Prior Calls to Police == .05 .06 : : ( ‘}
Most Serious Injury-Instant Incident .10 -.06 \
Frequency of Abuse . -.0l .02 ‘3 SUMMARY
(R2 = .41, Fpq,57 = 1.98, p .05) _ |

) Table 4-29 provides a summary comparison of the proportion of
‘ varian :e explained by the several combinations of background and
abuse .iistory factors. The results are both policy-relevant and
Assailunt Variables. Table %#-28 combines assailant background and = provocative. First, the predictive ability of background variables

alone is quite limited compared to the predictiveness of either abuse
history or the combined sets. Second, situaticnal variables alone
show a greater predictive ability than either victim or assailant back-
ground variables alone. Third, victim background variables account
for a substantially lower portion of the variance than do assailant
variables. Fourth, the combined sets are more predictive of severity
of injury than of stranger violence, while the other sets show
approximately equal predictiveness for both criterion variables.

abuse Tiistory to predict involvement in extra-domestic violence. The
results show that 45 percent “of the variance is explained by the
combined set, compared to 37 percent for assailant :acxground (table
4-19) and 52 percent for abuse history variables (table 4-23).

Again, both sets of variables are associated with assailants who are
violent outside the home as well. Salient situational variables include™
frequency of abuse and injury (including abuse during pregnancy). -,

These men were also younger, nonwhite, and usually drinking during ™

violent episodes. Childhood exposure to violence* most strongly
predicts these assailants' involvement in stranger violence, as it did
the severity of injury to intimates. Given the prevxous victim

~ analysis, there emerges a common high-risk profile of the younger
couple, both exposed to violence as children, in a short but violent
relationship that reaches out51de the home

“r

*Assailant childhood victimization, hxghly correlated with assailant
parent vxolence, drops out of the equatior -

Finally, although the combined sets of bac«ground and situational
variables are the strongest predictors of severity of injury, stranger
violence is best predicted by abuse history alone.

These results provide further support for refuting the notion that
victims are somehow complicit in their own victimization. While
victims may tend to associate with more violent men, their youth
appears to be the strongest influencing factor. Moreover, assailant
characteristics are stronger predictors than victim background, and
situational variables--describing the history of violence in the rela-
tionship--are the most important contributors, whether alone or in

- combinaticn. Indeed, actual violence is the strongest predictor of the
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Table 4-2

‘Stranger and Non—Stranger Violence as a
Function of Victim Background and Abuse History

Background/Situational Factors r B
Length of Cohabitation -.38 -.20
Abuse During Pregnancy .31 .25
Abused as Child .36 .27
Prior Separations Due to Domestic
Violence .25 .20
Drinking Problem in Relationship .00 -.20
Drug Problem in Relationship .22 .07
Most Serious Past Injiry A7 .32
. Cohabitation / -.0l -.12
Parental Violence / .26 .07
Length of Abuse/n Relationship -.22 -.16
Presence of Children ) .07
Race .12 -.08
Employment Status -.08 -05
Education -.05 -.04
Miscarriage from Abuse .10 -.35
Frequency of Injury ! -.06
Prior Calls to Police .05 .06
Most Serious Injury-Instant Incident .10 -.06
Frequency of Abuse -.01 .02

(R2 = 41, F0,57 = 1.98,p  .05)

Assailunt Variables. Table 4-28 combines assailant background and
abuse history to predict involvement in extra-domestic violence. The
results show that 45 percent of the variance is explained by the
combined set, compared to 37 percent for assailant background (table
4-19) and 52 percent for abuse history variables (table 4-23).

!

~"Again, both sets of variables are assoc‘ated with assailants who are
violent outside the home as well. Salient situational variables include
frequency of abuse and injury (including abuse during pregnancy).
These men were also younger, nonwhite, and usually drinking during
violent episodes. Childhood exposure to violence* most strongly
predicts these assailants' involvement in stranger violence, as it did
the severity of injury to intimates. Given the previous victim
analysis, there emerges a common high-risk profile of the younger
‘couple, both.exposed to violence as children, in a short but violent
relationship that reaches outside the home.

&

*Assailant childhood victimization, highly correlated with assaxlant
parent violence, drops out of the equation. :

Table 4-28

Stranger and Non-Stranger Violence as a
Function of Assailant Background Abuse History

r _B
Parental Violence .ol .51
Race 7 v .42 .60
Prior Calls to Police - : .07 .18
Abuse During Pregnancy .36 .24
Age -.27 -.0009
Length of Abuse .03 .16
Length of Cohabitation -.08 - 11
Drinking Accompanies Abuse .26 .20
Drug Use Accompanies Abuse -.10 A5
Separations due to Violence .05 -.10
Education .04 .05
Employment Status -.01 04
Frequency of Injury .22, .04

(R2 = .45, F13 41 =2.59,p .05

SUMMARY

Table 4-29 provides a summary comparison of the proportion of
varian :e explained by the several combinations of background and
abuse .iistory factors. The results are both policy-relevant and
provocative. First, the predictive ability of background variables
alone is quite limited compared to the predictiveness of either abuse
history or the combined sets. Second, situational variables alone
show a greater predictive ability than either victim or assailant back-
ground variables alone. Third, victim background variables account
for a substantially lower portion of the variance than do assailant
variables. Fourth, the combined sets are more predictive of severity
of injury than of stranger violence, while the other sets show
approximately equal predictiveness for both criterion variables.
Finally, although the combined sets of background and situational
variables are the strongest predictors of severity of injury, stranger
violence is best predicted by abuse history alone.

These results provide further support for refuting the notion that
victims are somehow complicit in their own victimization. While
victims may tend to associate with more violent men, their youth
appears to be the strongest influencing factor. Moreover, assailant
characteristics are stronger predictors than victim background, and
situational variables--describing the history of violence in the rela-
tionship--are the most important contributors, whether alone or in
combination. Indeed, actual violence is the strongest predictor of the
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most severe violence in the home, which in turn predicts violence on
the street. Thus, violence in the home may not only escalate in
severity, but also predict an increase in the number and types of
victims.

Table 4-29

Summary of Factors Predicting
Severity of Injury and Stranger Violence

Percentage of Variance Explained

Severity of Stranger
Factors Injury : Violence
Victim Background .26 .28
Assailant Background .36 .37
Situational Variables 48 .52
Situational Variables and ‘
Victim Background .58 : Al
Situational Variables and
Assailant Background .62 4 A5
p =.01 *p = .05

Thus, the intersection of violence in the home and violence on the
street is apparently best described, not by social structural factors,
but by assailant behavioral patterns encompassmg social learning as a
child, escalating severity of violence toward intimates, and violence
towar { strangers as well. This relationship between domestic and
extra-domestic vioience injects ;urther meaning into the concept,
"Violence begets violence." ~

Hélp Seeking and Services

- Program planning should, ideally, tailor outreach and intervention
strategies to empirical knowledge of help-seeking behavior among
the target population. Yet victim help-seeking in domestic violence
is not well understood. Thus, one of the principal areas’of knowledge
gained through this evaluation concerns the help-seeking styles of
program clients as a function of case characteristics, instant
incidents, service needs, and project interventions. Several measures
of help-seeking behavior were used to assess victim responses to and
strategies for halting abuse. Reflecting the national program's

Ay -

R

concern with promoting the involvement of criminal justice agencies
in spousal assault cases, the measures include calls to the police,
filing of official complaints, and requests for services from the
projects. (An additional measure, seeking medxcal care, was
described earlier.) :

CALLS TO POLICE

Qverall, the police were contacted in 57.5 percent of the cases. Most

commonly (37.9%), the victim initiated these contacts. Contacts for

- police assistance were most frequently reported in Portland, Miami's

DIP, and Santa Barbara--al] projects whose primary direct service
involved criminal justice interventions.

Calls to police were more common for cases of justice system
projects for nearly all categories of callers (table 4-30). It is unclear
whether these results are a function of case characteristics or
project service availability. On one hand, we observe that shelter
cases are more potentially lethal, yet we also observe that clients in
shelters were less apt to call the police. At the same time, project
case studies repeatedly demonstrate shelter success in establishing
certain types of linkages with law enforcement agencies.

Police responses to calls for assistance were recorded only in our
follow-up study. Police offered assistance most often to victims
(36%). Such assistance ranged from transportation to shelters to
provis on of information on criminal and civil remedies. (See volume
2, Case Studies.) Arrests were made in 15 percent of the cases, and
citations in.ieu of arrest were issued in | percent. Mcre than one-
third of the time; police took no action (22%) or used informal

- measures (13%), the latter including the r-aditional "walk around the

block" with the assailant. Police failed tg’arrive in 6 percent of t}\e
cases.

Table 4-30
Calls to Pohce by Project Service Emphasis

Caller Shelter Other Total

None 595 (59.5%) 609 (33.2%) 1,204 (42.5%)
Victim 253 (25.3%) 321 (44.8%) 1,074 (37.9%)
Assailant 1 (L1g) 29 (1. 6%) 40 ( 1.4%)
Other Disputant 3. (0.3%) 17 (0.9% 20 (0.7%)
Family or Friend 70 (7.09%) 173 (9.4 a) 243 ( 3.6%)
Unknown Caller 25 (2.5%) ‘14 ( 6.29%) 139 { 4.3%)
Other . : 43 ( 4.39) ( 3.8%) 113 (4.%)

| .
TOTAL 1,000 i 36833 2,833
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COMPLAINTS FILED

Formal complaints to police or prosecutors were filed in 27.3 percent

of the cases. Several projects had very high reporting levels-- Portland
(899%), Santa Barbara (66%), and Cleveland (48%)-- most likely reflecting
their focus on justice system interventions.

There was extreme variability in complaints filed by project service,
emphasis. Only one quarter (25.3%) of shelter clients filed complaints,
compared to 44.2 percent in justice system projects. Again, the
proximity to or location of these projects in the justice system
apparently facilitated the formal involvement of the svste'n in cases
originating there.

PRESENTING PROBLEM

At their initial contact with the projects, clients were asiked to report
two problems. Not surprisingly, the most frequently reported were
physical abuse (64%) and fear or threat of violence (both at about
33%). Reports of battering ranged from 98.5 percent in !diami (Safe-
space) to less than 40 percent in White Plains, New York, and Brattle-
boro, Vermont. Interestingly, White Plains clients reported harass-
ment as a presenting problem almost three times as frequently as did
the clients of the remaining projects (53% versus 19%). Sexual assault
of eit1er adults or children was infrequently reported in the sample,
as wa- physical child abuse. These data suggest that multiple victims
were a rare occurrence for the LEAA projects and that the victims
were overwhelmingly adults. -

The presenting problems appear to vary by project service emphasis,
suggesting that a project's service emphasis may have influenced

client decisions to seek its services. As shown in table 4-31, harass-
ment was a presenting problem for over 30 percent of the justice
system clients, compared to only 15 percent of the shelter clients.
Fear and threats were slightly more prevalent for shelters. (Of course,
there was considerable interproject variability in the definitions of
harassment, fear, and threat.) Although physical abuse cases were
represented almost equally in both types of projects, justice system
projects received more cases without physical violence, while shelter
cases more often involved threatened or actual violence, sexual assault,
or child abuse. This is consistent with previous evaluation findings
showing that shelter is the service most often requested by victims
either threatened or actually abused, while legal assistance or
information is /most commonty requested by victims of harassment or
those fearing abuse (Fagan et al., 1980).

&
1
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Harassment
Fear of Violence

Child Sexual Assault 25

Table 4-31
Clients' Presenting Problems by Project Service Emphasis

Shelter Qther Total

163 (15.2%) 558 (30.0%) 721 (24.5%)

422 (39.5%) 557 (30.0%) 979 (33.3%)

Threats of Violence 400 (37.5%) 558 (30.0%) 958 (32.6%)
Physical Abuse (Violence) 703 (65.8%) 1,184 (63.8%) 1,887 (64.3%)
Adult Sexual Assault 26 2.49) 20 (1.1%) 46 (1.6%)
Child Abuse or Neglect 55 (5.1%) 56 ( 3.0%) 111 ( 3.8%)
(2.3%) 12 (0.6%) 37 (1.3%)

89 ( 8.3%) 89 ( 4.8%) 178  (6.1%)

1,068 1,855 2,933

SERVICE REQUESTS

Overview

Altho igh requests for services are naturally related to project service
emphsis, their distribution is instructive. Table &-32 displays the
results of up to two service requests recorded for each client.
Overall, legal services* were the most frequently requested inter-
ventions (55%), reflecting the LEAA program policy and project
service innovations. Counseling, shelter, referral/advocacy (with
social services), and information were also commonly requested.

*Legal services, in this analysis, include criminal prosecution,
filing for civil protection orders or diverce, legal advocacy, and other
justice system interventions.
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Table 4-32
Service Requests

General Information 483 (16%)

Referral/Advocacy (nonlegal) 528 (18%)

Legal Services 1,615 (55%)

Mediation/Diversion 247 (8%)

Crisis Intervention 269 (9%)

Counseling 875 (30%) |

Shelter 626 (21%)

Transportation, Housing, etc. 211+ (7%)
TOTAL 4,854

(N=2,938)

There was extremely high interproject variability on client service
reéquests. For example, against an overalj average of 30 percent
requests for counseling, only 2 of 465 White Plains clients (0.49%) but
fully 93 percent of Miami-DIP clients were reported to have
requested this service. Similarly, requests for legal information or

representation ranged from 68 percent in Portland t
‘ o less than |
percent in several sites. w10

i

Client Strategies

Toidentify victims' strategies for problem remediation, we examined
the p: t_tgrns or relations of their service requests. To do this, the
probawility of a specified couplet of service requests is comoljted
under the' condition that the two requests are statistically inde-
pendent (i.e., the probability of their joint occurrence is equal to

the product of their individual probabilities). For this analysis, the

four most frequently requested services (excluding referral/advocacy

because it combines mi i E
s mixed requests) and their probabilitje ing
requested are: g ties of being

® general information: P =.116
® general legal services: P =.134
® counseling: P =.170

e shelter: P =.l4]

Table 4-33 displays the ratio of the expected to actual probabilities
gf the requests for each of the six possible service couplets. (Values
in excess -<_)f 1.0'indicate disaffinity, while those less than 1.0 indicate
a probability of services being requested together.) ‘

"{:‘. i
; o

o

Table 4-33
Probability of Joint Service Requests
Service Couplet Probability
General Information/Legal Services .63
General Ihnformation/Counseling .87
General Information/Shelter 3.20
Legal Services/Counseling 1.28
Legal Services/Shelter 1.58
Counseling/Shelter .56

The results reveal three strategies often pursued and three often
avoided in seeking assistance with domestic violence. The marked
disjunction between general information and shelter requests indicates
that a client who requested shelter was most unlikely to also request
general information, and vice versa. Somewhat weaker dissociations
were found between legal services and both counseling and shelter.
The affinities between the general information-legal services, general
information-counseling, and counseling-shelter couplets designate
these as three frequently used client strategies for intervening in
domestic violence.

Several potential hypotheses about client strategies for intervention
services may be drawn from these findings, particularly the dissoci-
ations. Certainly patterns of service requests reflect as much about
projects as they do about clients. But the consistency of patterns
acros: projects suggests that client perceptions/definitions of the
problem guide their decision-making and mediate project service
delivery along two dimensions:

e certainty of need for intervention--exploratory service requests
(e.g., generai information) vs. concrete service requests {(e.g.,
shelter), and '

e strategy and extent of intervention--requests for external or

institutional intervention (e.g., legal services) vs. requests for
internal or individualized interventions {(e.g., counseling).

The first dimension is most clearly manifest in the strong dissociation
between requests for general information and shelter. The request
for general information may reflect a relatively diffuse perception/
definition of the situation, while shelter requests represent a greater
degree of certainty as to the extent of intervention necessary. (Such
perceptions may, in turn, be based on victim assessment of the
severity of the instant incident and, thus, type of help needed.) In
other words, the client requesting general information is exploring
options as a first step, while the client requesting shelter has decided
that a definitive intervention is necessary.

4 - 40
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The counseling-legal services dissociation, on the other hand,
represents a distinction in strategies for dealing with the relational
problem. Counseling requests imply a willingness to resolve problems
within the family, while legal requests imply a desire for protection
based on severing the relationship. These are, then, orthogonal distinc-
tions in definition of the problem and approach to its resolution,

which suggests that client assessment and case planning can be deter-
mined based on client service requests along a counseling-legal
continuums.

From the probabilities of joint service requests in table 4-23, we can
hypothesize that clients requesting either shelter or legal services
have selected a strategy for halting spousal abuse. These stronger
options suggest recognition of the need for outside intervention to
end the violence. Often, they may resuit in the end of the relation-
ship or removal of the assailant. Conversely, clients requesting
general information or counseling can be viewed as still exploring
options. These options are not compatible with the stronger measures,
hence their dissociations. Previous analysis of these data (Fagan et
al., 1980) show that these differences in strategy are mediated by the
length of the relationship. Thus, victims in shorter relationships
primarily seek shelter services, while victims in longer relationships
seek primarily counseling or (increasingiy with duration of relation-
ship) legal assistance.

SERVICES RECEIVED

Overview

Follow-up study clients (N=270) were asked to indicate whether they
or their family had received any of eight types of services. As shown
in table #-34&, counseling and general information were most common.
followed closely by legal services.

Table 4-24
Services Received

Shelter ) 105 (39%)
Crisis Intervention 90 (33%)
Counseling 213 (79%)
Mediation/Diversion 16 ( 6%)
Legal Services 159 (59%)
General Information 200 (74%)
Referral/Advocacy (Nonlegal) 125 (46%)
Childrens Services 57 (21%)

Iy}

Pt

Project Strategies

As noted earlier, services received are, to a significant degree, a
furiction of availability. A brief discussion of a factor analysis of
services received is apt at this point, however. As displayed in table
4-35, the first factor is dominated by the two more traditional
services--shelter (loading = .74) and counseling (loading = .73). In
addition, children's services contributes one-third of its variance
(i.e., the loading is .57) to this factor. The second factor is
dominated by legal services (loading = .85), with appreciable partici-
pation by information and referral services (loading = .65) and
nonlegal advocacy services (loading =..53).

Table 4-35
Factor Loadings for Services Received

Factor

Service I I

Shelter 74 A5
Crisis Intervention .16 21
Counseling .73 14
Mediation/Diversion -.009 - 14
General Information .16 .65
Referral/Advocacy (nonlegal) .49 .33
Children's Services .57 .35
Legal Services -.03 .33
EIGENVALUE 2.39 1.17
Percent of Variance 29.9 14.7

The factors represent two distinct and possibly orthogonal project
strategies for domestic violence intervention: victim support
services (shelter, counseling) and legal interventions. These project
service trends are consistent with both client strategies and project
service emphases. The apparent separation of victim- and assailant-
focused projects results from several possible factors, including the
conflicting ideologies of offender vs. victim foci, the different types
of cases (service requests) presented to each type of project (e.g..
difference in severity of injury or assailant in home), and the difficulty
of implementing assailant-focused projects (see, for example, the
case studies on Miami-DIP and Santa Barbara). Indeed, one of the
primary impacts of the LEAA program has been the addition of the
justice system dimension to the traditional social services focusing
mainly on victims. )



o PR

N,
=

e g R L

e it s TSNS G S e

Service Recipients

A regression analysis of the associations between services received
and victim background characteristics and abuse histories further
informs our understanding of the case types to which each service
responded. As shown in table 4-36, children's services is the best
predicted service. The most powerful predictor is presence of
children in the home; indeed, the two variables are probably con-
founded. Other strong associations are found with abuse during
pregnancy and frequency of injury. These results suggest that the
most lethal cases--those involving abuse during pregnancy, frequent
injuries, and the presence of children--are the recipients of children’s
services.

These services were grovided primarily in shelters, where child protec-
tive services or other legal agencies were not involved. This pattern
further underscores the fact that shelters were presented with the
most complex and potentially lethal cases. in which children are at
risk and a range of services are required.

Among the other services, background and situational characteristics
were significantly associated only with crisis intervention and non-
legal advocacy. Crisis intervention appears to have been associated
with white victims who had infrequently called the police prior to
project contact. Social service advocacy was received by white
women with shorter relationships and abuse histories who were abused
during pregnancy and whose children witnessed spousa] violence.

Shelter clients tended to be younger women in shorter relationships,
often married to the assailant, and having experienced relatively
frequent abuse and injury. Restraining orders recipients also tended
to be younger women, but often employed and not married to the
assailant. These clients had shorter abuse histories and had previously
separated due to domestic violence. Apparently, those receiving
restraining orders were considerably less "tied" to the assailant than
other service recipients. '
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Table 4-36 -,
Victim Background and'Situational Variables as Predictors of Services Received
N Crisis Nonlegal Information

i Variable Intervention Advocacy Shelter & Referral

R2=.42 ‘ R2=.34 R2-.27 R2=.21
\ i B xr . B r B N B
| Age .13 -.09 A9 12 -.23 -.08 .19 .13
| Race 49 Ny .27 .33 .03 -.08 .20 .28
% Education -.06 .04 .06 .20 0.00 -.0l * *
Employment Status -.08 -.01 -.10 -.05 ~-.08 -.04 .06 .12
Presence of Children - =07 .19 .06 -.05 .10 .09 0.00 -.05
Relationship to Assailant A4 .06 A3 .07 -.19 .24 -.10 -.20
¥ Length of Cohabilitation -.10 .19 -.25 -7 -.31 -7 -.21 -.25
4 Length of Abuse o -.22 -.30 ~-.20 ~.21 -.29 -.22 -.05 .19
i Number of Separations Due to Violence .12 .21 A6 .05 .13 .10 .03 -.03
; Abuse During Pregnancy .07 7 -.08 .26 .29 L1 .03 .19 .12
y Miscarriage Due to Abuse : .09 .y .18 .05 A2 .09 .07 .0l
_ i Most Serious Injury .18 .19 .17 -.05 .08 .10 .17 .06
) Frequency of Injury 0.00 -.09 A7 -.10 .18 .10 * *
Frequency of Abuse * , ¥ .16 .08 .13 .14 .01 -.08
» Physical Violence Between Parents .10 .09 .10 ~.01 ~-.12 .14 A5 : A7
Abused as a Child .06 -. 14 .03 -.19 -.001 -.07 .03 -.19
Children Witness to Violence ' -. 14 -.18 .21 .22 .16 Lt .05 .05
Number of Calls to Police -.30 -.20 A1 - -.20 .02 -.04 -.08 .02

di=17,74 F=3.14 d{=18.73 F=2.08  df=18,73 F=1.49 df=16,75 F=1.23
| p = .01 p = .0l p=.05 | p =ns
E Dropped out of equatil)n;
\
N
; - ; R ‘ 0
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Variable

Age

Race

Education

Employment Status

Presence of Children

Relationship to Assailant

Length of Cohabitation

Length of Abuse

Number of Separations Due to Violence
Abuse During Pregnancy
Miscarriage Due to Abuse

Most Serious Injury

Frequency of Injury

Frequency of Abuse

Physical Violence Between Parents
Abused as a Child =
Children Witness to Violence
Number of Calls to Police

it o - Tl bp St i L= e e % e e e e em 4 aemoe

T T T TP S

*Dropped out of equation.

()

Table 4-36

Victim Background and Situational Variables as Predictors of Services Received, cont.

Legal e Restraining Children's
Services Counseling Order Services
R2-.19 R2-.11 R2=.25 R2-.27

r B r B _r B _r B
-.05 .04 .22 .29 -.20 -.13 -1 -.05
A7 *304 .05 .08 -.01 -.0l -.08 .08
-.09 ~.03 4 .09 * * -.04 .0l
-.02 .02 .09 .06 .25 .27 * *
~-.16 -.20 .05 -.02 .08 .28 .79 .75
.04 - .0l -.07 .13 .21 .12 -.05 _.04
=14 -.19 - 14 .06 -.05 20 .04 ﬁﬂ.Ol
-.02 .06 LA -.0 ~. 11 ~-.34 08 .05
A5 .13 X 3 .13 .24 V:lOﬁﬁﬁ -.05
A7 .18 -.03 ~-.15 .02 -.0 U3 J13
.03 -.17 .04 .10 Lo * -.02 -.10
.22 .18 .02 -.04 .09 .22 * *
17 .03 .06 .06 -.05 ~-.16 27 i
.15 1 * * .11 .13 * *
.16 .08 .02 .02 .02 -.09 * *
. l 3 . 06 * * ¥ . * ¥ *
* ® . lo . 12 | 3 ®x » *
-.0Y .02 -.002 -.05 .04 -.21 11 .07

di=17,74  F=1.00  df=1576  F=.64  df=14,77 F=1.79 df=12,70 F=12.08
p=ns p=ns p=ns p=ns
€
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Conclusions

DISPUTANT CHARACTERISTICS

Victim and assailant backgrounds and relationship (or situational)
factors generated important findings to further describe the correlates
of spousal violence. Assailant background --particularly exposure to
violence as a child--emerged as a salient contributor to violence,
measured both by severity of spousal injury and prevalence of
violence. Victim backgrounds explain only partially, and with weaker
association, violence in the home. thus providing no confirmation that
abused women are somehow complicit in their victimization. On the
other hand. women abused as children showed a tendency to associate
with men who were more widely violent, i.e., strangers as well as
their spouses.

The strongest predictors of violence (specifically, injury) in ‘ghe home
are assailant background factors and the history of violence in the
relationship. Overall, the latter, situational factors, are the most
power ful predictors of assailant violence in and out of the home.

The analyses of violent behavior suggest that younger men and women
in shorter but more violent relationships are the highest risk families.
Serious spousal violence appeared to be unrelated to either social
class or race. Rather, exposure to violence during childhood, particu-
lariy for assailants, is the strongest and most consistent predictor of
adult violence in the home and violence toward both intimates and
strangers. These results suggest that children in violent homes are
particularly at risk to:become violent adults, and that children's
services are strongly indicated as a preventive measure.

Finally, the severity of violence in the home predicts violence on the
street (and quite possibly the reverse). Thus, actual violence rnay
predict not only future violence but also an increase in the number of
victims. Those wishing to impact on violence in general should look
to the home. It appears that it is the home where violence is first
learned in childhood, reinforced during adulthood, and transmitted
generally. However, this research was not designed to examine the
extent to which these patterns are interrupted. We do not know what
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factors or antecedents allow certain children in similar situations to
avoid violent adulthoods.

INTERVENTION STRATEGIES

Ironically, victims in shelters used the justice system less often than
those in other projects. An analysis of client service requests
revealed that victims eschewed a combined shelter/legal services
strategy, while counseling/shelter was the most common strategy.
Certainly these findings are mediated in part by the availability of
services, but also by such factors as project ideology, service design,
and linkages with alternate systems. Indeed, in examining project
services, we found two natural clusters: victim-focused (nonlegal)
interventions and assailant-focused (legal) interventions.

Few clients overall sought legal interventions. Although police were
called in the majority of cases, these were usually justice system-
based projects. Police usually offered advice and assistance {(such as
transportation) but rarely made arrests or issued citations. It was
disturbingly common for officers to take no action or informa!
actions. A similar pattern prevailed with respect to complaint filing
and prosecution: few victims pursued such remedies, and those who
did were typically clients of justice svstem projects, especially those
with special prosecutors. The importance of the availability of a
special prosecutor to use oif criminal remedies is readily apparent in
this finding.

Despite the prevalence of physical violence and serious injury, few
victims sought medical care. Equally important is the relatively
small »ercentage of referrals from hospitals or doctors. Earlier eval-
uation reports described the difficulties in establisnhing linkages with
hospitals. Even though most projects attempted to accomplish the
federally mandated goals of "improving the transmission of evidence
from medical agencies," they were generally ineffactive in estab-
lishing viable referral linkages with hospitals or private physicians.
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5 Impacts On Victims
& Families

The last quarter r‘enfur and, in particular, the past decade have wit-
nessed a surge in our wowleoge and understanding of spousal abuse in
America. Researcn on dornestic homicides (e.g., Wolfgang, 1353),
victimization surveys {e.g., Shuiman, 1979), national 1ncidence studies
(e.g., Straus et al., “39) and evaluation studies {(e.g., Bard and Zacker,
1971) nave generated a vast body of literature on the prevalence,
severity, anteceqems, and social contexts of violence within the
family. These efforts to better understand the phenomenon have. as
Lovmc has pointed out, "been accompanied by intense debate over
what 'nethocs shouid be used to redt. e these problems" (1980: p. 29).
Still t issue are the proper intervention roies of public and private
agencies as well as the most effective types of interventions.

The Family Viclence Program provided an ideal opportunity to inform
this debate. The array of project service designs and institutional
auspices encompassed by the program made it possible to test the
effectiveness of a number of intervention roles and strategies in
reducing and halting spousal vielence.

Effectiveness, in the present chapter, will be assessed in terms of
impacts on victims and their families. Such impacts encompass three
sets of outcornes:

e subsequent incidents of abuse and related calls to police,
e changes in victim life style, and
e shifts in family configuration.

Our analyses examine overall project impacts, the relationships

between the sets of outcomes, and the relationships between each
outcome dommain and the client background variables discussed in the
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previous chapter. Finally, we analyze the impacts of fourteen typés
of project services on the three outcome domains, controlling for
previous violence in the relationship.

Limitations of the Analyses

The follow-up interview sample (N=270) included victims from five
projects selected systematically but not in a purely random fashion.
Variation in project institutional and socio-political contexts and
service designs were included in sampling, but not introduced as
controls in the analysis. In addition, interviews were conducted in
two waves; therefore, some measures are only available for the
second round of interviews.

Although the data are rich in an area where there is scant knowledge,
several caveats are in order:

e these are victim reports;

e project clients do not necessarily represent the population of
domestic violence victims, and

e those who could be reached and consented to an interview do
not necessarily represent the population of project clients.

Beyond these basic limitations, our analyses of the linkages between
services received and outcomes must also be viewed with some caution.
First, it should be noted that clients may not, by and large, have had
choices in service access; instead, they may have received services

on an as-available; rather than an as-indicated, basis. A second
reasor for caution is that some services appear to have had little
effect in deterring subsequent violence while, at the same time,
perhaps, assisting project clients in making alterations in their life
situations that may lead to cessation of abuse and violence in the

long run. Finally, our service analyses are in large part limited to
simple tabular displays where most serious prioy injury is introduced
as a control variable. This simple view does not accurately reflect
the complex and dynamic reality of multiple outcomes for each family
and a lengthy developmental process that builds toward a cessation of
violence.

Review of Services Received

The following analyses examined the effects of l& services provided
by the family violence projects. The distribution of these services as
received by our sample are shown in table 5-1. Service frequencies
ranged from 5.9 percent for diversion to 77 percent for individual
counseling (victims or families). 'Other frequently received services

“include information and referral (74.0%), and legal advocacy (67.4%).

5-2
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( Infrequently received services included mediation (6.3%) and children's { ) LIFE CIRCUMSTANCES
S ' services (21.1%). Group counseling, in contrast to individual cour}sellng, -
was not common (27.4% of victims). Nearly all victims who received |
criminal legal representation (31.1%) attempted prosecution (27-4%.)- "Life circumstances" encompassed several dimensions of spousal
(Again, see Appendix B for a more thorough discussion of each service.) g abuse victims' quality of life, including their sociceconomic status,
' | relationships, interpersonal skills, and physical and emotional well-
; being. For each life circumstance or area, victims indicated whether
Table 5-1 . their status had worsened, remained the same, or improved either

. ) . . : "somewhat'" or "a lot" since involvement in the family violence project.

Services Received by Post-Project Interviewees (For analytic purposes, the improvement categories were collapsed.)

Legal Advocacy (Civil and Criminal) 182 (67.4%) Tgble 5-2 shows the effects of project interventions on 14 life
Civil Legal Representation 156 (58.9%) b circumstances.
Criminal Legal Representation 34 (31.1%) P
Diversion 16 (5.9%) P Table 5-2
Shelter 105 (38.83%) §
Children's Services 57 (21.1%) }‘ Impacts on Life Circumstances
Information and Referral 200 (74.0%) |
Nonlegal Advocacy 125 (46.3%) ‘ No Change Worse Better
Crisis Intervention--Hotline 56 (20-7?6) Obtain Job 219 (31%) 5 (1%) 49 (18%)
Crisis Ipterventlon--ln Person ?174' ((22-;/3;23 Change Job 231 (86%) 4 (2%) 35 (13%)
Mediatlon , 208 (77.0%) | Obtain Vocational Training 244 (90%) 26 (10%)
Individual Counseling Th (27 4% Return to School 231 (36%) 5 (2%) 34 (13%)
Group Counseling e (37.4%) | Relationship with Partner 75 (28%) 12 (4%) 183 (63%)
Prosecution Attempted Y Relationship with Children L4y (53%) 16  (6%) 110 (41%)
‘ : ) ~ Relationship with Friends 120 (48%) 23 (9%) 127 (47%)
] R Handling Disputes 89 (33%) 9 (3%) 172 (64%)
k Drug Use 26 (91%) 2 (1%) 22 (3%)
! Alcohol Use ' 211 (78%) 8 (3%) 51 (19%)
1 Financial Situation 126 (47%) 55 (20%) 39 (33%)
Physical Health 110 (41%) 26 (10%) 13& (49%)
, Mental Health 55 (20%) 20 (7%) 195 (72%)
The Outcomes Changed Residence 178 (66%) 2 (1%) 90 (33%)

,i The results indicate that the family violence projects directly or

? indirectly (through direct services or referrals) impacted positively
on a wide range of clients' life ciréumstances. Although many clients
reported that several aspects of their lives remained unchanged,

We examined three domains of outcome variables consistent with the
national goals of the Family Violence Program:

e life circumstances and actions; R ; those changes that did occur were most often in a positive direction.
e post-project abuse and violence; and » ’ The highest improvement rates (41-72%) were reported for aspects of
e living situation/family configuration. life related to health and to family, social and interpersonal relations,

including ability to handle disputes.

There were six life circumstances in which most victims (78-91%)
reported no change. These areas related to work and education and
alcohol and drug use.
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Victims' financial situation was the only life area that worsened
noticeably, although more women reported improvement than deteri-
oration (33% vs. 20%). Recognizing that some victims might avoid
possible-financial hardship by not reporting domestic violence, the
projects forged linkages with social service agencies, especially
public assistance, and attempted to develop job opportunities.

We next sought to determine if there were naturally occurring groups
or trends of changes in the lives of former project clients. A factor
analysis yielded two distinct dimensions. (See table 5.3.) The first is
strongly associated with better mental and physical health (loadings =
.65 and .54 respectively), better ability to handle disputes (loading =
.57), improved relations with friends (loading = .54), and reduced
alcohol abuse (loading = .53). By contrast, the second factor is the
far less common outcomes associated with work and education: voca-
tional training (loading = .74), returning to school (loading = .61),
obtaining a job (loading = .59), and changing jobs (loading = .50). Thus,
while the first factor suggests improvements along attitudinal and
"behavioral" dimensions, the second factor relates to more concrete
or social structural aspects of life. That these factors appear as
"separate" types of changes may result from either client background
characteristics and/or different types of service interventions.

It is interesting to note that change in residence is almost equally
associated with both factors (loadings of .37 and .30 respectively). It
should be recalled, however, that in many instances, the alleged
assailant was not cohabiting with the client at the time of the instant
incident or was no longer cohabiting at the time of the follow-up
interview; hence, a change in residence is not a necessary condition
for termination of the relationship. .

The above two factors, while orthogonal, appear to be distinguished
by degree of difficulty. This notion finds support in the percentages
associated with each outcome (combining the job/school/training
cluster into a single composite):

e improved mental health 72%

e improved ability to handle disputes 64%

e improved physical health 49%

e improved relations with friends T 47%
5-5
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Table 5-3
Factor Loadings for Life Circumstance Changes

Factor

Variable 1 I
Obtain Job .07 .59
Change Job .10 .50
Obtain Vocational Training .09 74
Return to School .01 .61
Relationship with Partner b .0l
Relationship with Children W49 .05
Relationship with Friends 10 16
Handling Disputes 57 Al
Drug Usage 45 .21
Alcohol Use .33 .13
Financial Situation .33 .22
Physical Health 54 .30
Mental Health .65 .29
Change Residence .37 .30
EIGENVALUE 3.00 1.59
Percent of Variance 20.0 10.6
e vocational/job/school 33%
e change in residence 33%
2 improvement in alcohol use 19%

However, a Guttman scalogram analysis of these variables yielded a
coefficient of reproducibility of only .79 (appreciably below the
conventionally imposed level of 0.9). Thus, there is no continuum
along which changes in life circumstances tend to occur. Rather,
they are somewhat autonomous, which is not surprising given the
disparate nature of these life domains.

POST-PROJECT ABUSE AND VIOLENCE

A primary impact goal of the Family Violence Program was to reduce
repeat serious assaults and intrafamily homicides. Direct and indirect
project services were designed to encourage public agencies to support
victims in the pursuit of criminal and civil legal sanctions against
assailants as deterrents to subsequent domestic violence.

5-6
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Within this "escalation ladder," any level of abuse also included all ;
abuse types falling above it. Thus, those cases where there was v
harassment of children, for example, also included harassment, threats, "
and violence against the client as well as property destruction. (The

coefficient of reproducibility of this pattern is .94, where .90 is the

~conventionally imposed minimum value.)

The data suggest that there may be twc "consecutive' ladders--one
involving attacks on the client and the next involving abuse against
children. Assailants who were violént toward the children were
apparently qualitatively "more violent" than those violent only toward
the spouse.

LIVING SITUATION

As a measure of the impact of domestic violence interventions on
families, we examined the cohabitational patterns of project clients
before and after project contact. As table 5-5 shcws, more than
three out of five (62%) were living separately from their assailants
following project intervention. Of these, 22 percent were having no
contact with the assailant.

Table 5-5
Post-Preject Relationship with Assailant
Living Together ' 103 (38%)
Living Separately/Some Contact 93 (34%)
Living Separately/No Contact 158 (22%)
Living Separately/Contact Unknown 16 (08%)
TOTAL i 270

Comparing pre- and post-project living situations, we found that
twice as many victims had been living with the assailant at the time
&f the instant incident (77%) as were at the time of reinterview (33%).
(See table 5-6.) More than three out of five (61%) pre-project
cohabitants were living apart at reinterview. Of those who fad been

_living apart prior to project contact, more than one-third {34%) were
“living together at reinterview. The relationships shown in table 5-6

., 4 .« po " . i s o
are not significant; that is, the living arrarigemeris at the two points
in time are independent of'each other. .
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However, these results do not necessarily indicate that victims were
not likely to stop living with the assailant as a result of project inter-
vention. In fact, from these data we might define four groups and
analytically-examine service impacts on victims' living situations:

e Stay Together: 30%
o Dissolve Cohabitation: 47%
e Stay Apart: 15%
e Begin (or renew) Cohabitation: 3%

Table 5-6
Living Situation Before and After Project Intervention

PRE-PROJECT INTERVENTION

Living - Living
-Together Apart

Living . ) )
POST- Tomether o2 (39.2%) 21, (34:4%) 103 (38.1%)

PROJECT

o
INTERVENTION FAogre 127 {60.8%) 40 (65.6%) 167 (61.9%)

209 (77.4%) 61 (22.6%)

%2 = 46,p =ns

RELATIONSHIPS AMONG QUTCOMES

Finally, to address some significant policy issues regarding the types
of family and social-structural changes required to successfully inter-
vene in spousal violence, we analyzed the relationships among the
foregoing case outcomes. Specifically, we sought to determine which

- life circumstance chariges were associated with avoiding pust-project
abuse and violence. ‘ ' '

A stepwise multiple regression analysis of the life circumstance vari-
ables (see tabla 3-1) was conducted with post-project violence as the
criterion variable. The results were ambiguous and not statistically
significant (R2 = .13, F1y,255 = 0.30). Thus, no discernable pattern

~emerges with respect to violence and the victims' life circumstances.

o
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This finding is not without importance, for it suggests that violence
occurs in a context that cuts across socioeconomic, psychological,
and "social relations" areas and that the cessation of violence is not a
function of victim functioning in those areas. Victim "treatment,"
then, may not be essential to the cessation of violence. In effect, we
do not find support for the "medical model" of domestic violence
intervention, which hypothesizes that a victim can be "treated" to
cease abuse.

The Effects of Case Characteristics

While it is reasonable to posit that background variables mediate
clients' responses to service interventions, a precise analysis of such
mediating effects would require a study sample considerably iarger
than ours. Therefore, we undertook several analyses to determine
the relationship of case characteristics to case outcome, independent
of service intervention. The results of these analyses reveal those
case characteristics that appear to contribute to case outcomes as
well as identify control variables for subsequent analyses of service
impacts. : :

LIFE OUTCOMES

A canonical correlation* analysis was undertaken on the two sets of
variables:

¢ victim background--e.g., relationship and abuse history, children
involvement, and victim demographics (see chapter 4); and

¢ outcome--life circumstances, post-project incidents, and family
configuration. ,

*A canonical correlation forms a linear composite for each of two

sets of variables such-that the correlation between the two composites .

is maximized. While multiple roots (solutions) are available, the -
present analysis is restricted to the first pair of canonical variates or
composites. For discussions of canonical correlation analyses, see
Hotelling, 1935, and Stewart andsLove, 1968.

A
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As shown in table 5-7, the variables from the background set that
predict to the outcome composite include age, race, educational
attajnment, length of abuse in the relationship, calls to police due to

previous domestic violence, children witnessing violence, and frequency

and severity of past injury due to domestic violence. To summarize
this canonical variable, more positive outcomes are a matter of less
violence involved in the relationship according to various criteria. In

‘addition, age and two important social-structural variables (race and
‘education) also are associated with positive outcomes.

~ Table 5-7

Canonical Composités for Victim Background/Outcome Relationships

Background Variates T Qutcome Variables r
Victim Age -.23 Obtained Job 40
Victim Race .31 Changed Job -.11
Victim Education .22 Vocational Training -.16
Victim Employment - 14 Attending School -.21
Presence of Children -.06 Improved Relationship with Assailant .19
Miscarriage During Pregnancy -.002 Improved Relationship with Children .19
Frequency of Abuse -.06 Improved Relationship with Friends .26
Length of Abuse -.30 Improved Ability to Handle Disputes -.53
\Prior Calls to Police -.29 Reduced Drug Use .38
7 Prior Separations from DV - 14 Reduced Alcohol Use -.17
Frequency of Injury -.34 Improved Financial Status -.06
Most Serious Prior Injury -.28 Improved Physical Health -.23
Children Witness to Violence .25 Improved Mental Health .33
Changed Residence .51

re = .81, R%c = .65, p .00l

The re = .81 of this canonical correlation indicates that two-thirds of the variance of
each composite is predicted from the variance in the opposite composite. The highest zero-
order correlation scores for each variable are those that predict the variables with the highest
correlations in the opposite set. In other words, the highest loadings in each set are the
most commonly occuring background/outcome pairs.

The variables most highly associated with the outcome composite
include change in residence, not improving in handling disputes, and
nat being involved in a post-project incident. Somewhat weaker
associations are found for obtaining a job and reduced drug use.
Clearly, this can be viewed as a "success" composite. It also apvears
plausibly linked to the background composite in that those project
clients who had reported little in the way of past abuse were those

5=1i
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most likely to take swift, decisive action by moving out. Instead of
"learning to handle disputes," they simply removed themselves from
the violent situation. It is also of interest to’note the positive associ-
ation between the outcome composite and obtaining a job, which
supports the new independent living situation.

The policy and intervention implications of the above findings are
profound. To the extent that women can be recruited into a project
before a long-term pattern of violence becomes established, success-
ful outcomes (specifically, avoiding involvement in a subsequent
incident) may be maximized. While this suggests the need for outreach
and education, the effects of personality and social class variables
must also be taken into consideration. Finally, the negative associa-
tion of facility in handling disputes with positive outcomes suggests
that victims may not be particularly well-served by counseling
strategies that focus exclusively on development of victim skills in
responding to spousal assaults.

POST-PROJECT ABUSE

Victim Characteristics

Aregression analysis revealed that post-project violence is more
highly associated with situational variables and that victim character-
istics are relatively unimportant. As table 5-8 shows, the most power-
ful predictors are prior separations due to abuse, length of abuse,

prior calls to police, and frequency of injury. Interestingly, victim
characteristics such as age, race, and education* are not predictive

of post- project incidents. The client's history of childhood victim-
ization, abuse during pregnancy, and Jength of cohabitation are

weakly associated.

*The effects of education were so trivial that they were exciuded

~from the equation and, thus, do not appear on table 5-8.
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Table 3-8

Post-Project Violence as a Function of
Victim Background and Situational Variables

r B
Number of Separations Due to Violence .37 .32
Length of Abuse .29 - .18
Client Abused as Child .18 .24
Number Prior Calls to Police 260 . .23
Miscarriage from Abuse .06 -.20
Victim Employment Status .05 !
How often Injured .23 .07
Presence of Children .08 -.06
Relationship of Victim to Assailant -.005 -.08
Abuse During Pregnancy .18 .14
Victim's Age .05 LAl
Most Serious Prior Injury .15 .10
Violence Between Victim's Parents <08 -.05
Children Witness to Violence .14 -.96
How Often Abused .03 .03
Victim's Race -.08 -.0u
Length of Cohabilitation .18 .03

RZ=.32,p .0l

Consistent with the results of the previous canonical correlation
(table 5-7), these findings suggest the nature of the "hardest" cases in
post-project violence. Again, those cases with the longest and most

severe (as defined by injury) abuse histories are more likely to

evidence post-project violence. We might further conclude that
these are also the most difficult cases in which to intervene.

We also conducted a canonical correlaijion of the same background
variables to predict subsequent levels of post-project abuse, for which
four dummy variables were defined:

® no post-project incident;

e harassment or threats of violence;

e push/slap/scratch; and

e punch/kick/choke or more violent acts.

Yielding no significant canonical variates, this analysis showed that
there is no particular relationship between background factors and

- 5- 13
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level of post-project abuse (the highest re = .50, R2 = .25, p = ns).
However, the highest zero-order correlations with the set of violence
variables were with situational factors. These results suggest, again,
that victim characteristics do not predict post-project violence and
that the most violent relationships are those most likely to suffer
post-project violence.

Assailant Characteristics

As a final analysis of the effects of background factors on post-
project abuse, we turned to assailant characteristics. These factors,
as revealed in chapter four, were strongly predictive of the "hardest"
cases, as measured by an index including the severity of abuse and
injury as well as several other dimensions of violence. [n particular,
the assailant's childhood exposure to violence-~either as victim or
witness--was most closely associated with severity of violence.
Therefore, to illustrate the role of both assailant characteristics and,
by association, pre-project violence in predicting post-project abuse,
we examined the relationship of the partner's abuse history (as a
¢hild) and post-project abuse.

The results in table 5-9 show that the assailant's childhood abuse
history is, indeed, strongly associated with post-project abuse. If the
assailant was not abused as a child, the client is slightly less likely to
be revictimized, indicating a certain responsiveness to service inter-
ventions. On the other hand, if the partner was abused as a child, the
client is more than twice as likely to be revictimized. Again, the
more difficult cases appear to be more resistant to the range of
service interventions. These findings suggest that where injuries are

most severe, the history of abuse is the longest, and the assailant also

has a history of victimization, the strongest service interventions are
prescribed.

NN
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Table 5-9

Post-Project Abuse as a Function of
Assailant Abused as Child

Assailant Abused as Child

No Yes
No 89 (52%) 31 (31%) 120
Post-Proiect
Abuse Yes 81 (48%) 69 (69%) 150
170 (63%) 100 (37%%) 270

x2 = 10.78,p .00l

LIVING SITUATION

Finally, to discover whether case characteristics affected clients'
post-groject living situations, we conducted a regression analysis
focusing on two groups--those who changed their living arrangements
and those who stayed together. Although the results (shown in tahle
5-10) were not significant, they suggest that older victims in longer
relationships tended to stay together. There were no salient predictors
among such situational variables as violence history and prior help-
seekir}g. Thus, we can assume that the decision to remain together
was dictated in large part by temporal factors, including both age and
attributes of the relationship that may emerge in the maturation of a
longer relationship.

These results neither confirm nor disprove various theories (see, for
example, Gelles, 1976; Pagelow, 1981) on why abused wives stay or
leave. Neither background variables nor severity of violence in the
relationship are salient predictors of decisions regarding cohabitational

status.
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Table 5-10

Living Arrangement as a Function of
Victim Background and Situational Variables

r B
Length of Cohabitation .19 .17 .
Parental Violence .08 .08
Relationship with Assailant -.09 -.09
Employment Status -.07 -.06
Most Serious Prior Injury -.05 -.06
Prior Separations Due to Violence .07 -.06
Children Witness to Violence S -.05 -.05
Education -.07 . ~.05
Race -.09 -.03
Age A4 .05
Abuse during Pregnancy . W15 .03
Frequency of Injury -.01 -.04
Abused as Child : .02 .02
Miscarriage due to Abuse .03 .02

R2 = .28, F(15, 67) = 0.37, p=ns

The Effecfs of Services

In its simplest form, evaluation research entails the applications of
social science methods to social problems. In this paradigm, the
principles of social experimentation can be applied to determine the
effects of interventions (social programs) to ameliorate social problems
and, thereby, to inform social policy and program design. Numerous
practical, ethical, methodological, and political constraints usually
prohibit a definitive (i.e., rigorous) assessment of the effects of social
programs. Moreover, social problems (and their solutions}'are often
complex, ideologically defined, and generally not receptive to the
types of empirical designs and methods that-evaluators are encouraged

to apply. '

el
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Anal.yses of the service impacts of the Family Violence Program
p.rowded a unique opportunity to explore the effectiveness of alterna-
tive methods to impact on wife beating. Such assessment focuses
attention on the assumptions underlying social policy program design.
Despite its methodological limitations, the following analyses suggest
hypotheses and policies for more rigorous experimentation and fgture
approaches to domestic violence intervention.

Thg ongoing debate concerning the most appropriate problem defi-
n‘lt.xon and effective solutions resulted in a national program comp-
rising several types of interventions often used in varying combi-
nations within projects and by clients. The desired client and project
outcomes were subject to similar variation. Therefore, our analyses
use several cross-sectional methods to assess the effects of services
both individually and in combination.

As in previous analyses in this chapter, we will examine service
ef.fects on post-project abuse, life circumstances, and family configur-
ation. At appropriate times, we introduce pre-project violence as a
control variable, because of its strong predictive power in the earijer
analyses of background variables and outcomes. The variable selected
for this purpose was most serious prior injury, which we dichotomized
into "low" (bruises or none) and "high" (lacerations or worse) severity.

SﬁRVICES AND POST-PROJECT INCIDENTS

Qverview

Two regression analyses provided a rough overview of service impacts
on post-project abuse and violence.

Service associations with post-project abuse of the victim (table 5-
11) were weak, but showed some interesting trends. In terms of
correlation coefficients (the relationship of each service to the
outcome variable), the three services most highly associated with
post-proj.ec‘c abuse are children's services, shelter, and counseling.
The services showing a negative relationship with post-project abuse
are criminal legal services and information and referral. That is, the
absence of post-project abuse appears to be mildly associated with

- these services.

5-17

e R e RSB S . . . P S R - N e i [N
" . - [— - R s A TR e



Table 5-11
Service Impacts on Post-Project Abuse of Victim

Service r B
Children's Services . ig . i?)
Criminal Legal Services -. - 16
Crisis Intervention .07 .08
Information and Referrals - .O; -f08
Counseling . éos . o
Nonlega! Advocacy . 5 -.05
Shelter . .

RZ :.O7,p =ns

A similar pattern emerged with respect to serv1ce.1rn.pa<_:ft_s Ontpo;:;ion
project violence. Although a relatively s_mall and insigni 'Lcan vpices
of the variance is explained, shelter services and .chxldr".er; s ser loes
were again most closely associated W{th post-project »(10 c:.ng;egion
individually (simple correlations) and in the composite ‘recr )
coefficients). Criminal legal services were again the s.ror}ge;ble
negative indicators. Other services appear to have no notice
relationship to post-project violence.

These analyses suggest that shelter clients, as yell as thoﬁ< »&;hot
received children’s services, may havg been a little more li ely C‘>t
experience post- project abuse iand violence. ;%tlthelsamsoéxirgteédx
appears that criminal legal services were most close ‘yi as lated
with the absence of post-project abuse or violence. Moreover,
results are the same regardless of whether we broadly

Table 5-12

Service Impacts on Post-Project Violence
‘Service r 8
Children's Serviges . .19 {2
Criminal Legal Services, -. 14 - i
Shelter . (l)'{ . Y
Counseling . - o
Crisis Intervention .05 - o
Nonlegal Advocacy .04 9
Information and Referral -.04 -4

R2 =.08,p=ns

5-18
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define the criterion variable as abuse (including verbal abuse) or limit
it to incidents of physical violence.

Earlier analyses revealed that the leve] of pre-project violence was
greatest in shelter cases, suggesting that the apparent association
between shelter and post-project domestic violence may be a function
of the severity and difficulty of these cases rather than any attribute

of shelter services. Therefore, analyses of service impacts on post-
project violence must control for pre-project violence, using pre-project
severity of injury as the control variable.

Two series of elaborated analyses were conducted to determine whether
services impacts on post-project violence are "explained" further by

the severity of the violence in the case. We used partial correlations
(which do not assess interactive effects among control and impact
variables) and contingency analyses (which do examine such effects).*

The partial correlations yielded no'appreciable differences in compar-
able coefficients from the preceding regression analyses (i.e., between
the zero-order uncontrolled coefficients and the partial, controlled,
coefficients). In other words, the effects of services on outcomes are
similar for victims experiencing different levels of pre-project
violence. Readers are again cautioned that the above findings, descrip-
tive of the overall service composite, do not measure the effects of
individual services or their interactions with prior violence. These

are described in the following sections.

Counseling

Abuse. Among those who had suffered lesser injuries in the past, 50
percent of those receiving counseling services were reabused and 35
percent of those.not receiving counseling services were subsequently
abused. Of those victims who had suffered more serious injuries in
the past, 61 percent of those who received.counseling services were
subjected to post-project abuse, compared to 56 percent who did not
receive counseling services. These results, summarized in table 5-13,
are not significant for either the two- or three-way relationships.

*Partial correlations permit the'analyst to view the predicter vari-
ables as a set, whereas contingencies require an examination of each
predictor variable separately. Partial correlations partition the

variance in a data set to measure the porticn of the variance explained
by the control, or predictor, variables.

5-~19
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Table 5-13

Counseling Services and Post-Project Abuse

Prior Injury
Low High

No Abuse Abuse No Abuse  Abuse

No 13 (65%) 7 (35%) 1o (44s6) 18 (569%)

Counseling

Yes 44 (50%) 44 (50%) 48 (34%) 76 (61%)

x2 = 1.47,p =ns x2=.27,p=ns

x2 = 1.80,p =ns

Violence. These trends reverse in post-project Violence. There is a

positive trend found among those with less severe prior injuries for
receipt of counseling services and post-project violence. However,
there is no effect for those with more severe prior injuries. Again,
however, the results are not statistically significant.

Shelter

Abuse. A slightly higher likelihood of post-project abuse, for victims

with both more and less severe prior injuries is found among those
who had received shelter services. (See table 5-14.) Again, these

differences are not statistically significant, indicating that they could

have occurred by sampling variability alone.

' Table 5-14% _
Shelter Services and Post-Project Abuse
Prior Injury
Low " High
No Abuse Abuse No Abuse © Abuse

Mo 40 (55%) 33 (45%) 40 (44%) 51 (56%)
Shelter
Yes 17 (44%) 23 (56%) 22 (34%) 43 (66%)
X2 =1.6,p=ns x2 = 1.6, p = ns
x2 = 4.2, p = ns
5-20
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Yiolence. The same relationship also obtains with respect to post-
project violence, i.e., post-project violence was more likely exper-
ienced by shelter clients than by nonshelter clients. As has been

noted earlier, use of shelter services appears to be close to the end of
an escalating series of responses. [t should be cautioned here, however,
that the trends found are is no doubt quite complex (and probably
interactive) insefar as it holds for both levels of severity of prior

abuse and is not statistically significant. '

Information and Referral Services

Information and referral services are not related to either post-
project abuse or violence in anything approaching significance (overall
x2 = .29 and 1.4 respectively) or a systematic manner. This is not
surprising, since such services are not necessarily focused directly on

 the reduction of abuse and violence but on meeting client's service
"needs.

Advocacy (Nonlegal) Services

Project referrals and accompaniment to obtain social service, medical,
mental health, housing, and other client service needs had mixed and
weak associations with post-project incidents.

Abuse. For less severe cases, there was no difference in the occurance
of post-project abuse among those receiving or not receiving nonlegal
advocacy services. * For high- risk cases, however, there was a mild
(but statistically insignificant) relationship between post-project

abuse and receipt of nonlegal advocacy services. (See table 5-15.)

L <
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Table 5-15
Nonlegal Advocacy and Post-Project Abuse

Prior Injury

Low High
No Abuse Abuse No Abuse Abuse
Nonlegal No 22 (46%) 26 (54%) 29 (37%) 49 (63%)
Advocacy Yes 16 (47%) 18 (53%) 33 (42%) 45 (58%)

x2=.0l,p=ns x2=.43,p=ns

x2 =2.3,p=ns

Violence. The trends for abuse only are reversed in the case of post-
project violence: both low- and high-risk cases evidence a slight
negative relationship between receipt of nonlegal advocacy services
and subsequent violence. Again, readers are cautioned that the
associations are weak, statistically insignificant (x2 = .71), and most
likely due to sampling variability alone.

Crisis Intervention

Abuse. Crisis intervention evidences no association with post-projegt

abuse. Over half of both low- and high-risk cases experienced subse-

quent abuse, regardless of whether they received these services.

Violence. Crisis intervention appears to be related to lower rates of
post-project violence for low-risk clients; but for high- risk clients,
the differences are negligible. These trends, shown in table 5-16, are
not statistically significant at conventionally accepted levels.

Chudren\i Services

For those pri\ijeg_icﬁclients with less severe prior injuries, post-project
abuse and violence exhibited a slight association with receipt of
children's services. For more seriously injured clients, children's
services show no interaction with post-project abuse and a marginal
relationship with post-project violence. It should be noted that

~-children's services are almost totally restricted to shelter clients.

o 1 A it o 455

These data, shown in tables 5-17 and 5-18, are not statistically
significant at conventional levels. ‘
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Table 5-16
Crisis Intervention and Post-Project Abuse

I;

Prior Injury

Low High
No Abuse Abuse No Abuse - Abuse .
No 18 (46%) 21 (54%) 27 (47%) 31 (53%)
Crisis
Intervention Yes 8 (62%) 5 (38%) 20 (51%) 19 (49%)
x2 = .92, p = ns x2=.21,p=ns
x2 = 4.80, p = ns
Table 5-17
Children's Services and Post-Project Abuse
Prior Injury
Low High
No Abuse Abuse No Abuse Abuse
No 24 (49%) 25 (51%) 35 (39%) 54 (61%)
Children's )
Services Yes 6 (33%) 12 (67%) 12 (33%) 24 (67%)

x2=1.3,p=ns x2=.39,p =ns

%2 = 1.74,p = ns

R
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Table 5-19
Macrolegal Interventions and Post-Project Abuse

{ - R Table 5-18 )
Children's Services and Post-Project Violence 8 , :
Prior Injury _‘: .
Low ' High “ Prior Injury
Low High

No Violence Violence No Violence Violence
: “ No Abuse Abuse - No Abuse Abuse

N 14 (54%) 12 (46%) 25 (48%) 27 (52%) |
Childrens ° (54%) 12 (46%) (43%) | z No 25 (44%6) 32 (56%) 27 (50%) 27 (50%)
Servi Y 5 (36%) 9 (64% 8 (36%) 14 (64%) Macrolegal ‘
2SLVICES es (36%) | (64%) ( ) ( Interventions  Yes 32 (57%) 24 (43%) 35 (34%) 67 (66%)
2=1.25p= 2=.8,p=ns
x’ p =ns X ' P x2 =2.0l,p =.16 x2 = 3.63, p = .06

x2 = 2,43 =n :
rB NS x2 = 12.2, p = .007

Violence. The pattern with respect to post-project violence is quite
different, however. There was a marked decrease in post-project
violence among clients receiving any legal services. As table 5-20
shows, nearly three in five clients who had received no legal services
experienced some post-project violence. By contrast, among those

: ( ) who had received such services, less than half of the high-risk cases

Macrolegal Services*
( and only two in five of the low-risk suffered new violence. The overall

R AT T e A e

Abuse. For those victims with less severe prior injuries, receipt of
any legal service was related to a slightly lower rate of post-project
abuse. This trend, however, approaches but does not reach statistical
significance. For higher-risk clients, macrolegal interventions
evidence a statistically significant relationship with post-project

x2 = 15.1 is significant, indicating that, although both groups benefit,

low-risk clients may, in fact, benefit more from macrolegal interven-
tions. '

g
i

abuse. (Here, the trend is significant at the .06 level.) The overall o

y chi square (12.2) is significant, indicating that the effects of legal \
interventions were different for victims with different orior injury : ,
levels. . ' ) Table 5-20
: Macrolegal Interventions and Post-Project Violence
' . . N ~ : | ' : Prior Injury
s f Low High
J i ' ‘ . No Violence Violence No Violence Violence
! *For purposes of data analysis, we used three conceptions of legal ‘ : ' " No 9 (39%) 14 (61%) 7 (35%) 13 (65%)
intervention. First, we examined the effects of any legal intervention-- , Macrolegal
including both civil and criminal legal services--which we termed i B | ; : Interventions Yes 17 (59%) 12 (41%) 40 (52%) 37 (48%)

"macrolegal" interventions. Then we examined separately the effects ;
of criminal legal services and civil legal services.

¥ | ‘ | . x2:=1.95,p=ns x2=1.83,p = ns

x2 = 15.1, p = .002
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Civil Legal Services

General Services. The same pattern of post-project abuse as reported
for macrolegal services obtains, though in attenuated fashion, for
clients receiving civil legal services. These services are associated
with-lower likelihood of post-project abuse of clients with more severe
injury histories. The results, however, are not statistically

significant. The same trend obtains with respect to post-project
violence, but also is not statistically significant.

Restraining Orders. Obtaining a civil restraining order, either before
project contact or as a consequence of project intervention, appears
to have had a slightly positive effect in reducing post-project abuse
and violence. As shown in tables 5-21 and 5-22, restraining orders
are associated with moderate reductions in rates of post-project
incidents for low-injury cases but evidence no association in
high-injury cases. In neither table are the results statistically
significant.

Criminal Legal Services*

Important impacts on both abuse and violence were associated with
criminal legal services.

Abuse. Those low-risk clients who had received such services were
less likely to experience post-project abuse than those who had not.
Among high-risk clients, receiving criminal legal services yields a
similar but less pronounced difference. For the latter group, the
incidence of post-project abuse increases regardless of whether
services were received. Moreover, those subjected to more serious
prior abuse were more often recipients of criminal legal services,
indicating a strong responsiveness on the part of providers of criminal
remedies.

*Reports regarding the receipt of criminal legal services were
obtained only during the second wave of interviews. Hence, table
distributions reflect the second panel (N=171) rather than the total
follow-up population (N=270).
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Table 5-21
Restraining Orders and Post-Project Abuse
Prior Injury
Low High
No Abuse Abuse No Abuse Abuse

No 43 (46%) 50 (549) 25 (35%) 47 (65%)

Restraining
Order Yes 24 (56%) 19 (44%) 15 (33%) 31 (66%)
x2=1.08,df =1,p=ns x2=.06df=1,p =ns

XZ = 2059’ df = 3’ p = nS
Table 5-22
Restraining Orders and Post-Project Violence
Prior Injury
Low High

No Violence Violence No Violence Violence
No 49 (70%) 21 (30%) 38 (76%) 12 (24%)

Restraining
Qrder Yes 22 (80%) 6 (20%9) 17 (7496) 6 (26%)

X2=.74,df:l,p=ns x2=.04,df=1,p=ns
x2:.93,df=3,p =ns

Violence. The relationship between criminal legal services and post-
project violence is even more striking. As table 5-24 shows, the high-
injury victims enjoyed greater percentage reductions in post-project
violence and differed significantly from the low -injury group.
Moreover, the reduction for high-risk clients is itself significantly
different. This is the only service where intervention appears more
efficacious for higher-risk victims.
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Table 5-23
Criminal Legal Services and Post-Project Abuse
Prior Injury
Low High
Ng Abuse Abuse - No Abuse Abuse

o No 14 (34%) 27 (66%) 14 (23%) 46 (77%)

Criminal Legal :

-Services Yes & (54%) 5 (46%) [4 (38%) 23 (62%)
x2 = 1.56, p = ns x2 = 2.37,p = ns

x2 = 8.21, p = .04

Table 5-24
Criminal Legal Services and Post-Project Yiolence
Prior Injury
Low High
No Violence Violence No Violence Violence

o No 19 (46%) 22 (54%) 23 (38%) 37 (62%)
Crlmmal Legal
Services Yes 7 (64%) & (36%) 24 (65%) 13 (35%)
x2=1.0,p=ns x2 = 6.47, p = .01

x2 = 12.2, p = .007

Summary

Table 5-25 summarizes the percentage differences in the likelihood

of post-project abuse and violence of the low- and high-injury groups
according to whether they did or did not receive each service. (A
positive index indicates that more clients receiving the service were
not revictimized, whereas a negative score indicates that more clients
were revictimized.) Only three services are consistent across the

four columns of this display: shelter (-), children's services (<), and
criminal legal services (+). '
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Table 5-25
Summary of Service Impacts on Post-Project Incidents

Abuse Violence .
Prior Injury

Low High Low High

Counseling -15 -5 +12 +1

Shelter -11 -10 -12 -12

Information and Referral + 5 +1 0 +3

Advocacy + 1 +J5 -4 -5

Crisis Intervention -2 0 +16 + U

Children's Services -16 -8 C-18 -12
Macrolegal Services +13 -16 +29 +17%

Civil Legal Services +7 -9 + 8 + 6

Restraining Orders +10 -1 +10 -2
Criminal Legal Services +20 +15 +18 +27%

*Indicates significant difference.

Sheiter and Criminal Legal

Glven the results in table 5-25, we undertook a final series of analyses
of revictimization conjoining shelter services with criminal legal
services.* (Although severity of prior injury has been used to this
point as a control variable, the sample size and distribution character-
istics here preclude the introduction of a fourth variable in these
contingency analyses.)

Shelter and Criminal Legal Services. This combination of services is
especially important: criminal legal services appear, at first glance,

to have been most strongly associated with fewer post-project incidents
of abuse or violence. Shelter, while perhaps evidencing the weakest
relationship with these outcomes, was, at the same time, sought by

and used in the most difficult and complex cases (see chapters 3 and 4).

*The'small number of clients who received both criminal legal
services and shelter (17) or-children's services (15) suggests that these
conjunctions are highly confounded with specific projects and "™
constrains quantitative analysis. Since each project represents an
idiosyncratic environment, the case studies in volume 2 should be
used to complement these analyses. '

5-29
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Their joint effects are shown in tables 5-26 and 5-27. In terms of
post-project abuse, the use of criminal legal services did not affect
the experiences of shelter clients. In terms of post-project violence,
however, the introduction of criminal legal services appears related
to re_duced revictimization of shelter clients. Moreover, those women
receiving shelter services alone suffered the highest incidence (629%)
of further violence. (Note that criminal legal services alone produces
the lowest rates on both measures of post-project incidents, although
these results were not statistically significant.)

Thus (despite the methodological concerns of causal attribution), it

) appears safe to say that:

® victims with more severe problems appear-as shelter clients; and

® victims in shelters who receive criminal legal services appear
safer than those who do not.

Table 3-26
Shelter and Criminal Legal Services: Post-Project Abuse

pi

Shelter Services
No Yes
Cri‘minal Legal
No Yes No Yes

No 23 (35%) 17 (47%) 1% (26%) - 5 (29%) 59 (35%)

Yes 42 (65%) 19 (53%) 39 (74%) 12 (71%) 112 (6593)

65 (65%) 36 (35%) 53 (76%) 17 (2u%%)

x2 = 1.36, p = ns .‘<2=.06,p = ns

X2 =4.33,df =3,p .23

b s AN e . . Do e
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anortunately, few shelter clients (24%%) pursued criminal interven-
tions. Chapter 6 (Impacts on the Justice System) and the case studies
in volun?e 2 suggest various reasons for this phenomenon, including a
sheltez: Intervention philosophy thar does not encourage criminal
remedies (see also Ferraro, 1981), lack of victim faith in the justice
system, the cycle of violence (Walker, 1978), and poor system
responses to victims. Our present analysis suggests that programs
should overcome these im pediments. By integrarting into their service

o
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design the delivery of or support for (legal advocacy) criminal legal .
interventions, shelters can enhance the protection from revictimization
that they offer their highly at-risk clients.

-Table 5-27
Sheiter and Criminal Legal Services: Post-Project Yiolence

Shelter Services

Ne : Yes
Criminal Legal
No Yes No Yes
No 35 (54%) 24 (67%) 20 (38%) 9 (53%) 83 (51%)
Yes 30 (46%) 12 (33%) 33 (62%) 3 (47%) 83 (49%)

65 (65%) 36 (35%) 53 (76%) 17 (24%)

x2 = 1.57,p = .21 x2 = 1.23,p = .27

x2=7.5df=3,0 .06

LIFE CIRCUMSTANCES

Qverview

A canonical correlation* yielded an overview of the impacts of services
on victims' life circumstance outcomes (ranging from "no change' to
"changed a lot"). As shown in table 5-283, the life oytcomes most

¢ 4

i

*Recall that, in this analysis mode, both outcomes and services
variables are treated as composite sets, with-the factor loadings
indicating the most likely pairings of outcomes across sets. That is,
each loading describes the association of one variable in the set with
all the variables in the other composite. ;

Note that in this analysis we used "macrolegal" services to repre-.
sent both civil and criminal services. This was done to increase the
available data for that'variable domain, thereby avoiding spurious
statistical results due to small N's, missing data, and sampling error.

5.13]
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closely associated with the composite service variable are change in
residence (loading = .46) and improved relations with children (loading
= .36). Improved financial and vocational aspects of life also appear
to be associated with services. The service variables most closely
associated with the life outcome composite are shelter (loading = .50)
and crisis intervention (loading = .57). It appears, then, that change

- in residence, obtaining a.job, improved economic status, and improved

relations with children may be the outcomes most closely associated
with the most difficult cases, i.e., those that received shelter services.

Table 5-28

Canonical Correlation of Life Circumstances with Service Interventions

Canonical Canonical
Life Circumstances Coefficient Service Interventions Coeificient
Obtaining Job .22 Macrolegal Services -.03
Changing Job .07 Information and Referral .08
Obtaining Yocational Training 15 Nonlegal Advocacy .32
Returning to School -.19 Shelter .50
Relationship with Partner 07 - Crisis Intervention .57
Relationship with Children . .36 Counseling -1l
'Relationship with Friends .10
- Handling Disputes .06
Prug Usage .05
Alcohol Use .08
Financial Situation .26
Physical Health w13
Mental Health -.06
Obtained Counseling .19
Changed Residence 46

B *‘ .56, rc2c = .32, p less than .001

e T W

To determine whether the effects of services on life outcomes were,
in fact, different according to the severity (i.e., prior injury) of the
case, we conducted a series of partial correlations* relating services
to life outcomes, controlling for background violence. Table 5-29

*[t should be emphasized that partial correlations, which do not
capture interactive effects, do not provide as strong a control as does
partitioning of the data. ’

s ot

P

displays those zero-order correlations that achieved a minimum value
of .25. Juxtaposed with the comparable partial correlation, these
controlled findings show no appreciable differences, thus indicating
that prior violence does not predict different service impacts on life
situation outcomes. ’

Table 5-29

Service Interventions and Life Outcomes,
Controlling for Prior Violence--3Selected Pairs

Correlation Correlation
(Not Controlled) Outcome/Service (Controlled)
.36 Relationships with Children/ .36
Children's Services
.29 Relationships with Children/Hotline .29
29 Relationships with Children/ .29
Crisis Intervention
.29 Relationships with Friends/ ° .30
Crisis Intervention
.25 Financial Status/Shelter Services .26
27 Physical Health/Crisis Intervention .27

Individual Service Effects

To determine service effects for each life outcome described earlier,
a series of multiple regression analyses were undertaken. Overall,
the equations werz significant in 9 of the 14 outcomes examined.
(See table 5-30.) The data are informative in several respects:

e Services were well associated with obtaining a job but not with
changing jobs, job training participation, or educational re-entry.

e Services were associated with improved relationships with
children and friends but not with the assailant.

e Alcohol usage decreased, but drug usage did not (although drug
use was not a major problem for program clients).

e Crisis intervention had the consistently highest correlation
coefficients with the overall life outcome set.

e Diversion services had the most consistently negative (though
not statistically significant) correlations with life changes.

e Counseling had the consistently weakest coefficients of all the
services.

A brief review of the significant associations of services with indi-
vidual outcomes follows.

5-33
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Table 5-30
Service Interventions and Impacts on Life Outcomes
LIFE CHANGE
f SERVICE Obtaining Changing Vocational Return to  Relationship Relationship Relationship
§ INTERVENTION A Job Jobs Training School with Partner with Children with Friends
r B r B L B r B r B r B r . B
© Macrolegal X _
Services .10 -.10 .07 -.03 07 -.02  -.17 -.05 -= -- A0 .07 A5 L6
Information : ;
and Referral .07 -.06 - - .1 .09 - .01 .05 -0 =017 03 -1l .08 -.11
; Nonlegat
; Advocacy .20 .13 - - 14 .02 .05 12 -.03 -.02 A7 .03 .16 .07
Diversion .03 .05 -.07 -.06 -.06 -.03 06 .05 -.01 -.03 .01 -.01 -.17 -.16
? w Shelter .22 .19 .07 .01 .26 .21 .01 .01  -.01 -.02 A3 -.07 .03 -.08
G Crisis , : , .
= Intervention a0 06 A9 7 07 -0 -.07 -0 A5 019 350 .40 =039 40
Counseling .10 .05 .08 .09 -= -~ .05 -.02 .03 .05 .07 -.06 - --
Children's : \
Services -.05 -.l6 -.08 ~-.1l A3 .06 04 .05 -.02 -.02 A4 49 -.02 0 .01
Civil Legal . : ;
: Services A8 .23 2 .15 10 .04 0 -.18 -.19 -.002 .03 12 -.03 A2 -.04
i Criminal - = : ' _
2{ Legal Services - -~ .07 -.08 -- -- - == 10 .08 .002 -.12 .004 -.12
E “R =34 .27 +29 .25 .24 .59 45
{ R2 oy .07 .08 .06 .06 .35 .20
i F 2.36 1.59 1.83 1.16 1.13 8.51 4.49
P P .025 ns ns cons ns .01 .01
: ‘ & : o :
> ' p \\{ = o » &;:.,,.
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SERVICE
INTERVENTION

Macrolegal
Services
Information
and Referral
Nonlegal
Advocacy
Diversion
Shelter
Crisis
Intervention
Counseling
Children's
Services
Civil Legal
Services
Cruninal
Legal Services

g ¢

R
R2
l'.‘
[)

)
O R L Y S
h

Handling
Disputes

r

N6 -,

.00t -.

-10
-.008
.05

.26
-.006

.07
i

.34
L
2.07
05

.23
.03

B

17

10

.07
.009
.05

T
1

6
A7

47

32
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Table 5-30, Cont.

Service Interventions and limpacts on Life OQutcomes

LIFE CHANGE

Drug Alcohol Financial Physical
Usage Usage Situation Health
r B r B r B r B

02 .16 16 -.05 42 .11 .16

& e e e T e e et e b b e e s e S

.13
.09 .03 .06 -.06 .20 .10 .45 -.02
08 .05 .08 -.03 .18 .07 .26 .21
.06 -.03 - -.08 -.06 ~-.i6 ~-.10 - -
04 .02 - - .28 .27 .009 -.09
21 .21 .33 .33 .25 ;17‘ .29 .22
06 -.14 e e 2,05 -.20 .09 .03
.02 .06 -.01 -.03 07 .03 - -
.03 -.23 A4 Ly 09 -.15 .10 -.08
O -.08 s .12 ST S 42 0
27 .37 42 37
07 18 Y
1.26 3.26 - 3.88 -~ 3.8
s L0t .01 B 1)
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Obtaining a Job. This life impact was closelv associated with
nonlegal advocacy, shelter, and civil legal services. These services
also are most closely associated with other major life changes,
including changing residence and ending the relationship with the

batterer.

Relationship with Children. Not surprisingly, children's services are’
closely associated with this life impact, but surprisingly, crisis inter-
vention is as well. The negative loadings of criminal legal services

and information and referral underscore the complexity of the rélation-

ships among these services, as observed earlier.

Relationships with Friends. Crisis intervention is the only strong
contributor to relations with friends. Again, criminal legal services
has a complex effect: its correlation with the life outcome is
marginal, but it has a negative explanatory effect. Information and
referral appear similarly. These regression coefficients suggest that
criminal legal services and information and referral are associated
with children's services, but not with the life outcome. We have
previously noted the complexity of the criminal legal/children's
services pairing.

Handling Disputes. Again, crisis intervention is the explanatory vari-
able with the strongest association and contribution. Both macrolegal
services and information and referral are correlat¢d with crisis inter-
vention, suggesting that the relationships (interactionsj amorig these
services are complex. Indeed, it is not surprising, given the analyses
in chapter 4 of victim strategies, to observe a confounding of infor-
mation and referral with crisis intervention.

Alcohol Usage. Once more, the associations with crisis intervention
and information and referral are observed.

Financial Status. Shelter, information and referral, and crisis inter-
vention all predict improved financial status, while civil legal services
appear to be a negative contributor. Apparently clients in shelters
were more successfully referred tc other services (e.g., welfare
assistance, housing) that supported a new financial independence. By
contrast, civil legal services--often involving divorce actions--may
have drained clients' financial resources for attorney fees without
providing adequate referrals to sources of support for independent
living following divorce. ,

AR,

‘\"W .

Physical and Mental Health. The findings for these two life outcomes
are closely related: nonlegal advocacy and crisis intervention are the
strongest predictors of improved mental and physical health. These
services often lead to obtaining needed health care or other services
(e.g., welfare, jobs, or housing) that reduce many of the porential
stressors associated with help-seeking.

Changed Residence. Shelter and crisis intervention and, to a lesser "
degree, nonlegal advocacy and information and referral predict change
in residence. These regression findings (table 5-30) were borne out

in a series of contingency analyses showing highly significant associa-
tions between this outcome and those four services, particularly
shelter. As noted earlier, shelter clients present the most violent and
complex problems, often necessitating the dissolution of a relationship
to prevent further abuse. These data describe that process. Informa-
tion and referral and advocacy services, commonly associated with
shelter, help clients to secure employment, housing, and other services
necessary to begin independent living.

Interactive Service Effects

A final set of life impact analyses attempted to capture the inter-
active effects of the two most powerful and policy-relevant service
predictors--shelter and criminal legal services. (The large number of
service couplets precluded an elaborated analysis of the interactive
effects of all services.)

These analyses showed that the conjoining of criminal legal services
and shelter appears to have strengthened their individual effects on
several life outcomes. These findings were most dramatic for improve-
ments in relationships with triends (p = .007), handling of disputes

(p = .037), alcohol use (p = .006), mental health (where 190% of clients
receiving both services reported improvement), and changed residence
(p = .07). Similar, though not statistically significant, interactive
effects were found for improved physical heaith. (In the area of
mental health, shelter alone also had significant impact.) In only one
life outcome area--obtaining a job--did an individual service (shelter)
have greater impact than the two conjoined, but this finding was not
signiﬁcant.

The small sample size (clients receiving both services numbered only
17) limits the generalizability of these findings. Nevertheless, they
suggest, once again, that victims of domestic violence may be best
served by programs that incorporate both sheiter and criminal legal
services.

i
H H
A Ao i et . S SR e N T e o S : o ’ o o 8



iy P S L
R i

P *
LR b . Mo e s S e AR T

L RN SR e

I e : . e R S I R

il

RIS SR I M e no e e

LIVING ARRANGEMENT | ‘ o 7 =)

Our final measure of service effects focused on living arrangements.
The only predictor associated with victims staying with their assail- . .
ants is diversion services. However, a very small number of assailants ' C onc l usions
participated in diversion. Among the predictors of moving out, civil
legal services and obtaining restraining orders show the highest
correlation and regression coefficients. Other weak contributors
include macrolegal services, shelter, and nonlegal advocacy. The
findings are significant (p = .0l).

LIFE CIRCUMSTANCES .
Table 5-31

Moving Qut as a Function of Service Interventie/g:';s The family violence projects directly or indirectly (e.g., through

referrals to direct services) positively effected a wide range of

Services ’ L 8 : victims' life circumstances. Most frequently reported life improve-
Restraining Order (post-project) .22 .20 ments involved physical and mental health and family, social and
Diversion -.16 -.l4 P interpersonal relations. A Guttman scalogram analysis of life
Information and Referral .14 .09 K ; circumstance changes found that these changes did not occur along a
Civil Legal Services -.06 -.29 continuums; rather, they appear somewhat autonomous, which is not
Macrolegal R .07 14 suprising given the disparite nature of these life domains.
Shelter Ll .12 | ,
e Nonlegal Advocacy S LS .10 ? L A canonical correlation was undertaken in order to understand the

< : Children's Services : .0l -.07 1 ( 3 influence of background characteristics on life outcomes. We found
Criminal Legal Services .12 07 ‘ 5 ot that more positive outcomes are a matter of less violence in the
Counseling 12 -.02 ’ relationship according to various indicators. In addition, age

, j 3 (younger), race (caucasian), and education (thher) also are associated

R2 = .38, F(10,161) = 2.72, p = .01 ! with positive outcomes. Exploration of the impacts of client services

on these life circumstances suggests that such life changes may be
most closely associated with the ‘most difficult cases, i.e., those that
received shelter services. :

The findings suggest that, while no particular service is closely related
to moving out, those victims who do move out often use civil legal
services to obtain restraining orders for protection during the process. i o
Shelter and nonlegal advocacy services provide support for the move, P POST-PROJECT ABUSE AND VIOLENCE
consistent with earlxer findings on changed residence. :

Overall, 56 percent of the former clients interviewed reported exper-
iencing post-project abuse and 28 percent reported suffering physical
violence after project intervention. A Guttman scalogram analysis of
“the types of post-project abuse identified an increasingly complex
and violent pattern wherein assailants who were violent toward
children were apparently qualitatively "more violerit" than those
violent only toward their spouse.
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A e
Lo

JR——




 Same v i
e I

et

e e e

g e S

Among victim background and situational variables, the most
powerful predictors of post-project violence include prior separations
due to abuse, length of abuse, prior calls to police, and frequency of
injury. In terms of assailant characteristics, the assailant's childhood
abuse history is strongly associated with post-project abuse.

N
The only client service evidencing a clear relationship with decreased
rates of post-project abuse and violence is criminal services. The
deterrence effect of criminal legal intervention holds irrespective of
the severity of prior violence in the relationship (i.e., positive
impacts are found when controlling for severity of prior injury).
Moreover, the conjoined influence of criminal legal services appears
to reduce slightly the revictimization rates of shelter clients, who
represent the most difficult cases in terms of severity and longevity
of abuse histories.
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6 Impacts On

The Justice System

One of the major presuppositions of the Family Yiolence Program
directive was that improved justice system response 10 GOMeSTIC

violence would reduce repeart incidents and lessen victim injury.
LEAA goals thus called for broad system impact and, concomizantly,

for immediate documentable iimprovements for vicums. Moreover,
an examination of the program directive raveals two crucial assump-
tions tha? operated as implicit program goals:

e a successful initiative against dor
achieved by a comprehensive program of coordination both
~within the justice system and between the justice system and

service agencies: and

rss*”:,

violence couid only de

® criminal justice system responsiveness Was to De achieved
through the recog'uuon of domestic vioience as a serious

criminal matrer.

The grantee projects formulated instrumenta
explicit system-impact goals, but their design maae it virtually
impossible to carry out the implicit goals.

None of the projects (with the possible excepticn of Santa Barbara
was staffed or structured to undertake conceried efiorts.in noth the

al objectives to meet the

)

The

criminal justice and social service systems. Concentraung on imple-

menting specifically mandated services, the projects focused inter-

agency coordination in areas critical to their operations. Other
coordination efforts fell by the wayside or were attempted sporad-
ically in response to LEAA program officer prodding.
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Within the justice system alone. efforts were. by and large. piece
meal. The envisioned interagency coordination would have required }
that all agencies grant the project considerable authority and power.
Most projects lacked the structural position to even attempt such
coordination. In those that did attempr it, bitter power struggles
erupted. (See, for example, the Miami-DIP case study.)

The implicit goal of criminalizing domestic violence wa,s‘undercx.Jt by
the types of projects funded, most of which provided social services

to victims or offenders. The Westchester Domestic Violence Unit

was the only project with a tlear view of domestic violence asa
criminal matter. Other projects conceptualized domestic violen_'\ce in
a variety of ways, including feminist. social-psychological, f;mxly .
systems, culture of violence, etc. While most project staff did believe
that domestic violence was a criminal offense, the criminal aspect
was not a central focus. For example, shelter staif emphasized
creating opportunities for the victim to extricate herself from the
violent situation; deterrence or punishment for the oifender was a
secondary concern. More significantly, the diversion/treatment
projects called for in the LEAA goals undermined to a certain extent
the criminalization goal: diverting batterers into treatment reinforces
justice system attitudes that such cases do not "really belong" in the
courts.

Mindful of these limiting circumstances, this chapter assesses the
effects that ten projects had on the justice system. Impacts in each
of the system's areas--law enforcement, criminal courts, and civil
courts--are considered by the type of project and the strategy
employed. Each section examines the background issues as revealed
through the literature and project evaluation data; details implemen-
tation efforts--both strategies and constraints--and discusses impacts
on the area. The chapter concludes with a summary of major findings
in each area of the justice system.

The Policet

e

BACIKGROUND ISSUES

To Understand the impact of the projects on law enforcement, it is
instructive to review research on police response to family violence,
criticisms leveled by victim advocates, and this evaluation’s {indings
from interviews with police. ‘.2 7
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A recent review of the literature on police handling of domestic
violence revealed:

a confusing patchwork of unproved assertions and incomplete
accounts of how police handle spousal violence calls and why

they handle them the way they do. Nearly everyone has a theory,
but few have systematically gathered reliable data ... The
predominant belief continues to be that police have responded

to these calls with a policy of minimum intervention and
avoidance of arrest. Police officials generally agree with this
assessment . ... (Loving,'1980)

Victim advocates have criticized the police for their:

e attitude that domestic violence is not a crime;

e attempts to mediate or resolve conflicts when arrests were
warranted;

e failure to inform victims of rights and options;
e taking the side of the assailant and blaming the victim;

e slowness or lack of response to calls for domestic violence (i.e.,
call screening that gives such calls low priority); and

o failure to document domestic violence. (Fleming, 1979)

These criticisms find suppor? in the results of two class-action suits
brought against the police departments in New York City and Oakland,
California, by battered wives charging that they had been denied
adequate police protection against abusive husbands (Bruno v. Codd,
1973: Scott v. Hart, 1979). The settlements in both cases.resulted in
very explicit changes in police procedures for domestic violence
incidents.

‘The criminal justice and advocates literature report a number of

reasons why police have historically "under-responded"” to domestic
violence. These reasons were echoed by police in interviews conduczed
during the national evaluation:

e Definition of "crime'--bounded by rules of evidence, statute,
procedure, belief;

e Self-defined roles--as authority figures enforcing the law, not
as social workers helping families:*

*Given this role definition, and domestic violence is not defined
as a crime, police resent being called and see their intervention as
inappropriate. The results of this ideology are vividly evident in the
total absence of domestic violence from Rubinstein's classic ethno-

* graphy (1973) of the Philadelphia police. In over three years of

observing the department, Rubinstein undoubtedly witnessed domestic
violence incidents. He reports none, however, mirroring the view
that the problem lies outside the sphere of appropriate police concerns.

6-3
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e Personal attitudes about
-- male/female roles, i.e., viewing husbands as within their
rights when physically "punishing" their wives, and
-- the family as sacrosanct, and not to be interfered with by
government agencies (Bannon, 1975); '

e Personal concerns about _
-- law suits if they overstep their legal authority * and
-- their own safety;** and

e Frustration and futility because

-- victims do not follow through with prosecution if the
batterer is arrested,

-- the court system (judges and prosecutors) do not take
domestic violence cases seriously and follow through on
police actions; and

-- in any event, domestic assaults will continue.

The lack of police response to domestic violence thus emerges as an
interaction between personal sexist attitudes, lack of incentives and
direction from the justice system, and an underlying awareness of
dangers. These factors have been given varying weights depending on
the analyst's perspective. Feminist advocates, for example, tend to
cite police sexism (Martin, 1978; Fleming, 1979), whereas criminal
justice researchers usually focus on organizational factors (e.g.,
police procedures, prosecutor priorities) (Loving, 1980).

The range of project experiences in working with police and the
results of their various strategies suggest that one cannot make
sweeping generalizations about or create a model of "the" police
response to family violence. Rather, it is necessary to examine law
enforcement through various factors, including the internal ideology
of a particular department, attitude variation by organizational level,
and the changing role of the police.

A police departmient's view of itself and its relationship to the commu-
nity will dictate its response to domestic violence. Departments can
be characterized as operating predominantly in one of these "styles"
(Wilson, 1968): '

e Legalistic--emphasizing strict adherence to the letter of the
law;

*Brattleboro and Miami police repeatedly expressed fears of
suits for false arrest if they arrested a batterer who violated a protec-
tive order.

**Cases where the victim and/or abuser turns on and attacks
officers are familiar to all police. FBI statistics show that one out of
five police killed in the line of duty was trying to break up a domestic
fight (U.S. Comm. on Civil Rights, 1973).

6-4
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e Watchman--seeking to maintain community standards and public
order as opposed to enforcing laws per se: or

o Service--frequentiy using informal sanctions to intervene (found
mainly in homogenous middle-class communities).

Of the police departments in the project communities, those that

were legalistic in style had a dual reaction: domestic violence

becarne reclassified either as a "real" crime, requiring enforcement,
or as a special issue not criminalized and dealt with through medi-
ation.* The watchman style departments were generally loathe to
arrest, desired to avoid involvement in the dispute itself, used tradi-
tional techniques such as walking the man around the block, but
cooperated in transporting women to shelters. Service style depart-
ments were likely to cooperate with a project's social service approach
and to avoid arrest whenever possible.

Different levels of the polige hierarchy frequently reflect different
attitudes. The attitude of the chief is important for setting the tone
in the department, but "filter down" time is needed for a new direc-
tion to be incorporated by on-line officers. Special units within
departments can develop their own world view that conflicts with
prevailing departmental opinion. (See, for example, the Miami case
study discussions of the Safesireets unit.) Finally, individual officers
differ by social characteristi¢s such as ethnic and socioceconomic
backgrounds as well as life experiences, which shape attitudes about
the officer's role and domestic violence.

Regardless of the peculiarities of local environments, the role of the
police is generally under question in our society. Police everywhere
are concerned with clarifying and reasserting their function in society
and the parameters within which they operate. Domestic violence as
an issue touches on a number of sensitive issues for the police:

e Are the police authority figures, or are they mediators/
regulators?

e What is the role of jail as a deterrent for crime?

e What is the role of diversion/counseling programs as opposed to
prosecution and jailing?

The problem of role definition affects all ranks of the police as they

deal and work in conjunction with other government and private
agencies.

*The Oakland Police Department offers a good example of the
latter reaction. In the early 1970s, this legalistic department started
a domestic crisis intervention unit on its own initiative, largely unaided
by federal funds. Specifically mediation/non-arrest oriented, the

unit made referrals to social service agencies. (Liebman and Schwartz,
1973) 6-5 )
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IMPLEMENTATION

The family violence projects conducted their dealings with law enforce-
ment, especially training efforts, in‘accordance with their respective
analyses of why police did rot take instances of family violence
seriously. Some projects focused on changing the attitudes of indi-
vidual officers, on the assumption that if they "understood" the plight
of the battered woman, they would be more apt to help her. Other
projects worked on police procedures: if they had clear-cut arrest
and enforcement.rules, police would deal with victims more fairly.
Others concentrated on police as referral sources: law enforcement
was not the appropriate agency to deal with domestic violence, but
police could inform victims about other sources of help. The projects
developed their respective ideologies about what police thought of
battered women and, hence, could realistically be expected to do.
Some projects felt police attitudes were amenable to change: others
did not.

Project impacts on police varied by project type. Shelters created
one sort of relationship with police, while special prosecutors and
diversion projects each experienced a different response. As elabo-
rated below and in the case studies, such factors as what the projects
asked of police, what they offered the police in return, and ideo-
logical issues all entered into the equation. These factors were, in
turn, mediate< by the style of the police department as discussed
above. '

Shelters

Referral and Transportation. Pclice performed an integral function
in the process by which women in dangerous situations contacted and
reached shelters. The police either transported victims directly or
arranged a pick-up site with shelter staff. The most vital tie the
shelters needed with the police was that of direct referral and trans-
portation of victims.

Police often made the first judiment of the victim's situation: Is the
victim likely to be in continued, acute danger once the police leave?
Does the victim have other housing possibilities with relatives or
friends? Once the police decided the victim needed shelter, they

would tell her about the project and help her make contact. This

basic referral model between policé and shelters was reidily established
by all projects. Even when police were dubious about the feminist
orientation of a shelter, they nonetheless referred victims to it.

3%
[

Major changes in police attitudes and procedures were needed less by
projects whose primary service was offering shelter to domestic

6 -6

violence victims than by those dealing with other aspects of the
criminal justice system. For example, a police officer could refer
women to shelter without altering such attitudes as conceiving of
domestic violence as noncriminal. believing the woman to be at fault
for provoking the attack, and/or thinking that the criminal justice
system should not intervene in family matters. All that.was required
was that the officer perceive the situation to be dangerous and know
that there was a place for a woman to go while tempers cooled. A
study conducted in the project areas found that 79 percent of the
police questioned considered removal of the woman to a shelter to be
an effective alternative to arrest (Loving, 1980).

The extent to which police actually transported victims to a sheltar
varied by site. Some of the factors affecting transport were:

e police jurisdiction policy when a shelter served an area with a
number of police departments:

e an individual officer's rapport with shelter staff;
e distance and availability of other forms of transportation; and

® police assessment of the danger in a given situation.

Other Types of Police Assistance. In three of the four case study
shelter sites, police provision of "stand-dy assistance" Secame an
accepted practice. In this very simpie vet essential service, the
police officer accompanied the woman to her residence and "stood
by" while she gathered belongings and legal documents for herself and
her children. The presence of the officer minimized the chances for
a new out-break of violence or retaliation, in which event he could
protect the woman. I[n a variation of this procedure, Viami sneiter
statff went to the woman's home accompanied by the officer.

It is interesting to note that stand-by assistance is not discussed in
the literature on police and domestic violence. The recent PERF
report (Loving, 1980) makes no mention of it. The fact that the
procedure was initiated in such diverse sites as Salem. Philadelphia,

Fayetteville and Miami suggests that it is a fairly widespread informal
police practice. :

In two small cities, Fayeiteville and Salem, an officer from the police
community relations unit became unofficially attached to the shelter
project. In both cases "Officer Friendly" (so dubbed by an evaluation
staffer) served on the project advisory board, provided stand-by assist-
ance, and acted as liaison between the project and police. The role
was mutually beneficial. The officers were upwardly mobile in their
departments, and the domestic violence specialization and record of
working with an experimental project enhanced their careers.

6-7
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The development of the "Officer Friendly" phenomenon is most likely
related to the size of the cities involved. Both were large enough to
have had some specialization in their police forces, yet too big for
the small-town situation (e.g., in Brattleboro) where all officers
rapidly became acquainted with the shelter. The long-term impact
of having a "forward thinking" and upwardly mobile officer who is an
advocate for shelter services and generally knowledgeable about
domestic violence will probably prove quite positive.

Training. With the exception of Miami, all the shelter projects kept
police training to a fairly informal procedure: staff spoke to police
about domestic violence at roll calls.* Initially, most of the sheliters
had viewed it as necessary to educate police about battering. Fayette-
ville, for example, had planned an elaborate police training curric-
ulum.. Project staff quickly realized, however, that extensive and
formal training was not necessary for coordination with police.

As in all the projects, training content varied by shelter, ranging

from legal issues to social/psychological analysis of battering. Some
presentations included a bit of both. The legal presentations covered
arrest procedures and criteria, new or amended legislation, enforce- .
ment of protective orders, documentation of domestic violence cases,
etc. The social/psychological presentations examined the psychology
of the victim and batterer and analyzed the social causes of battering.
These latter presentations varied from a feminist perspective to a
victimology or culture of violence approach.

Two shelters cannily adopted the strategy of presenting themselves
as having something to offer the police: instead of requesting police
assistance, they presented their shelters as a resource for the police
to use. Of all the shelter projects, Brattleboro focused most heavily
on changing police attitudes through training. However, prior to the
training, staff had "proved" themselves to the police by their dedi-
cation and willingness to be available to "rescue" women at all hours.
Moreover, the training was not tied to new procedures. (Because
police in Vermont could not legally arrest for violation of civil orders
and the area had a recalcitrant prosecutor who refused to prosecute
for domestic violence, the shelter did not press for changes in the
police mode of operations.)

It is diffivult to assess the results of the training. Most police were
referring victims to the shelters prior to training. During evaluation
interviews, officers did seem to recall the common-sense appeal

*Miami's development of more formal police training is attribu-
table to the project director's position in the legal community in her
other position with Victims Advocates and her recognized expertise
in the area. (See the Safespace case study).
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notions discussed in training. For example, the idea that family
violence is learned behavior that is passed on to successive gener-
ations made an impression on the police. Walker's "cycle of violence"
theory (1979) proved useful in explaining to officers why victira:
would not carry through with prosecution. These perspectives on
domestic violence validated officers' widely held assumptions about
the causes of domestic violence and appealed to, rather than,
challenged, their sense of expertise.

Prosecution Projects

Unlike shelter projects, where the police response was fairly uniform
across sites, the special prosecutor units experienced a range of reac-
tions. It is important to note that the units themselves were not
strictly comparable. The special prosecutors held very different
structural positions in'district attorney offices and within their
projects. The division of functions between police and prosecutors
also varied across sites. Finally, the Salem unit was in operation for
the project's first year only. These factors had decided effects on
dealings with the police. In the context of these differences, the
following sections examine a range of implementation efforts:

e documentation of domestic violence incidents and/or reporting
to the project;

referral of victims to the project:

provision of stand-by assistance:

changes in charging procedures; and

training.

e & & O

Documentation/Reporting Changes. Both the Santa Barbara and
Westchester projects spent a great deal of effort to induce police to
document incidents of domestic violence and inform the project about
them. Westchester initially tried to institute a post-card referral
system. Both projects came to rely on copies of police reports
forwarded to the project. In Santa Barbara, this effort resulted in a
statistically significant rise in the number of domestic violence cases
reported by police--from eight to nearly 23 per week on the average
(Berk et al., 1979). Initially, these reports were used to identify
complainants and to initiate the prosecution process. As the projects
evolved, clients came directly to the offices, and it was no longer
necessary to have police reports for recruitment purposes. But the
reports were still valuable for informing the prosecutor's decision on
whether to file charges in each case.

In contrast, the Philadelphia project began with a police referral

system already in place. Non-arrest misdemeanor prosecutions were
initiated by complainants through filing private criminal complaints.

-9
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It was standard procedure for police officers to refer victims to the
unit of the district attorney's office that processed such complaints,
which averaged over 180 per month. In an attempt to comply with
LEAA goals, the project did make several unsuccessful attempts to
change police documentation procedures to record domestic violence
cases separately. Fortunately, the issue did not affect the project's

ability to prosecute cases. »

Victim Referral. In contrast to the other prosecutorial projects, the
Salem special prosecutor did not attempt to set up a direct police
referral system. She received her referrals through the district
attorney's office and one of the local victim/witness programs.

Police in all other sites readily referred victims to the projects. In
Philadelphia, despite minimal linkage with law enforcement, officers
agreed to hand out project referral cards. In other sites, victims

were told to go to special district attorney units. [t should be noted
that police often gave incorrect information on what the projects
could do for victims. (For example, Philadelphia victims were often
told to get a warrant or a peace bond, neither of which was available.)

Stand-By Assistance. In conirast to the shelter experience, only one
prosecutorial project arranged stand-by procedures with the police.
In Philadelphia, largely due to the social service orientztion of the
project's feminist subcontractors, police were asked for stand-by
assistance in the name of the district attorney's office. The service
was never formalized, and project staff were always quick 1o reduce
their requests when rumors of police displeasure reached them.

Charging Procedures Changes. The only project to direct police to
change charging procedures was Philadelphia. For the duration of the
special prosecutor's tenure, police were instructed to change the way
they charged violators of restraining orders. According to the
Pennsylvania legislation, violation of a protective order was
chargeable as indirect criminal contempt. for which the violator was
to be brought back before the (civil) judge who had issued the order.
Because this process requires the victim to recontact her attorney
and file for a violation hearing, the special prosecurtor instructed
police to charge the violator with a substantive charge (e.g., assault,
trespassing) as well so that she could try the case in criminal court.
Although police were inconsistent in arresting for order violations,
they generally complied with the change when thev did make arrests.

Training. Two of the four special prosecutor units made police
training a major priority. In \Westchester, the project director

6-10
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personally conducted training with over 40 police departments on the
legal aspects of domestic violence and the information that police
were legally required to give to victims. As a result of the training
police began to refer clients and implemented a reporting proc:edurer
ml':g:g: the project received information on al] domestic violence

S.

Sahx?ta Bar.bara conducted similar training but with a feminist cast, to
w 1ch‘pohce reacted negatively. One officer reporting on the reaction
to a videotape produced by the project said that police had wanted -
variously to "punch out" or "shoot" the narrator.

Santa Barbara coupled its training efforts with an on-going feedback
process on police response to incidents. Because the project includéd
she'l'ter oper.ations, it had immediate access to victims' stories about
police handling. In the case of Positive actions, the project \;/rote
letters of commendartion to police supervisors. Complaints were
haqdled more subtly: officers were spoken to indiviciually by a
project staff member. This approach had mixed results. Project
s"cafj.‘ reported that police appeared to become more helpful to the
victims, but they were still loath to arrest. The project's end was
_rnarked §y the death of a victim whose husband had gone unarx:ested
In a previous incident.

The? Philadelphia project did not conduct direct training with line
off}c.ers. (One of the project's subcontractors held a separate police
training grant but was never able to gain access to the department.)
Instead, ‘the“ project concentrated on effecting procedural changes .
through indirect means. They helped to issue a revised police dDi;ec-
tive .for enforcement of restraining orders. with minimal effect. The
specxal.pro‘secutor developed a manual of new guidelines for handlin
domestic violence cases to be used in police recruit training. Howeger
by t})e close’of the grant, the chief had not yetr approved the final ’
version of the manual. A

The Salem prosecutor did train police during her vear with the project,
but any effecis were not apparent. S

Diversion Programs

The Clevelgnd project and . Miami DIP differed in design, organi2§\~
tional auspice, and intervention approach. But both failed in their‘”"\‘?\
attempts to work in conjunction with the police to intervene pre- 3
arrest in domestic violence. The histories of these projécts are \
remarkably similar. Both had a difficul+ time starting up. Their \
staffs had little contact with clients for months and became demora]- \
ized. Much time was wasted in training staff for functions that were
never implemented. Neither project implemented its pre-arrest ‘
service as originally conceived. :

6-11
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, 7 The experiences of Cleveland and DIP reveal certain inherent barriers
( to conjoint approaches:

e Police role definition, which excludes "civilians" from areas
defined as police "turf™;

e Changes in police administration and policy;

e Lack of police aid in service implementation, despite prior
participation in program planning; and ’

o Lack of referrals.

Police Role Definition. In Miami, counselors from DIP's pre-arrest
unit were to accompany police on domestic disturbance calls to provide
on-the-scene crisis counseling. The officers with whom they were to
work were a specially trained unit called Safestreets, which handled
all domestic calls and represented a subcurrent of social regulatory
ideology within a legalistic police department. In resisting DIP's
Crisis intervention approach after start-up, Safestreuts officers
questioned the expertise of DIP counselors, debated the division of
responsibility at the scene of the incident, and objected to the added
burden of civilians present in dangerous situations. These reactions
may have stemmed in part from fears of role usurpation by the DIP
counselors and of erosion of the unit's somewhat tenuous legitimacy
within the department.

( In a similar fashion, Cleveland police decided that project counselors
were not qualified to work with dispatchers in the radio room to do
crisis counseling for incoming domestic violence calls. After a study
of the radio room had documented the overwhelming need for this
service (400 calls in one week during the summer), the project entered
into months of negotiations and actual training of counselors as
dispatchers. When the plan was finally rejected, the reason given was
that calls to the police should not be answered by civilians. Most
police dispatchers at the time were civilians. Although the content
of this situation differed from Miami's, the structure of the rejection
of a joint service approach was much the same. The area of expertise--
the "turf"--was defined as belonging to the police, and non-police
were excluded from it.

Police Administration Changes. The two-year period of the Cleveland
project's operations witnessed three changes in police chiefs. Asa
result, the project had to repeatedly recommence negotiations at the
very point when an agreement was about to be finalized. The adminis-
trative changes and the accompanying frustration felt by project

staff probably prevented the project from seriously examining the

premises of the services they were trying to implement.

»
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In Miami, a number of changes in key police personnel in the Safe-
streets unit impeded initial attempts to create procedures for the
DIP counselors and unit officers to work together. In addition, the
outbreak of severe racial tensions and riots in response to alleged
police actions made the entire department reevaluate its priorities.
Domestic violence training and programs were relegated to a low
priority while the police department attempted to deal with its
community relations problems.

Lack of Implementation Assistance. In both sites, police officials had
served on the interagency task forces that planned the family violence
projects and wrote the grant proposals. Project staff thus anticipated
a greater degree of cooperation around implementation issues than
was forthcoming. Largely for the reasons described above, the police
proved to be a stumbling block rather than the partners envisioned
during the planning phase. In neither case did the police officials who
had helped to write the grants foresee the reluctance that the officers
in the streets would exhibit.

Lack of Referrals. In Cleveland, where the police were the primary
source of referrals, the number of clients who reached the project
were so low as to cause LEAA officials to order a restructuring of
the project. According to a survey conducted by the project, police
were loath to issue the specially designed quasi-legal summons to
disputants. They also were skeptical of the project's mediation
services. Gradually, police referrals did increase. Toward the end ot
the grant period, the project initiated a more successful link with the
police. The police prosecutor accepted the project's pre-trial
counseling diversion service as an attractive alternative to prose-
cuting domestic violence offenses.

DIP, after abandoning the crisis intervention strategy, looked to
police for referrals for their counseling service. They were slow in
coming. Once police began to distribute a brochure describing the
project, client numbers did increase.

These experiences suggest that police may not be an appropriate
referral source for a counseling service. Even if police conscien-
tiously made referrals, it is questionable whether people would view
sacial service as within the expertise of law enforcement and act on
the referrals. Further support for this hypothesis is found in the
Philadelphia project, which arranged for the police to distribute
referral cards to victims at the scene of domestic disturbances.
Although the cards contained information on a number of service
programs, the project's legal services received a great number of
clients from this referral mechanism while the counseling service
received very few.

6-13
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In a survey of police attitudes conducted by the Cleveland project ; { \ with the project. Of these victims, 42 percent (24) reported that

—

(1979), 41 percent of the officers recommended that someone other
than the police should contact violent families. They also were skep-
tical that a quasi-legal summons would draw clients to the project.

IMPACTS

The official goals for the family violence projects' impacts on police
called for:

e interagency coordination,
e reduction of repeat calls for police assistance, and
e increased reporting and documentation of intrafamily violence.

To summarize the degree of attainment of these goals is a difficult
enterprise and glosses over the very real differences in design and
context among the projects. Again, an assessment by prOJect service
focus yields the most accurate picture.

Interagency Coordination ,
o Shelters--successful in'creating strong referral procedures with
the police, who readily used them as a resource.

e Prosecutorial projects--largely successful with referral links;
lesser degree of success with changes in arrest patterns and
other procedural matters.

e Diversion/counseling projects--weak referral links, having
experienced considerable difficulty in establishing legitimacy/
expertise with police.

Increased Reporting and Documentation

None of the projects changed the manner in which police collected
statistics. Two prosecutorial projects were able to create reporting
systems whereby police sent copies of incident reports to them. No
~other project created such a link.

Reduction of Repeat Calls

Fifty-seven victims in the national evaluation follow-up study reported
that they had called police for domestic violence prior to their contact

they had not called the police after contact with the project.

This reduction in repeat calls to police may be attributable to one or
more of several causes. Victiras may have not called police again
because (1) the abuse had stopped, or (2) they were frustrated with
attempts to invoke law enforcement, or (3) they used other self-help
techniques learned from the projects rather than call the police. The
data support all of these possibilities. Of the 24 victims, approxi-
mately half had been abused post-project (13), and the rest (11)
reported no abuse.

Criminal Remedies

SPECIAL PROSECUTORS

Background Issues

Paralleling police reticence to intervene in domestic violence, prose-
cutors also have exhibited a reluctance to pursue domestic violence
cases. The literature on prosecutorial actions in domestic violence
cases, though sparse, reveals a higher charging and conviction rate

for stranger assaults than for domestics (Forst et al., 1977; Vera
Institute, 1977). The literature and evidence from the family violence
projects, especiaily those having no formal affiliation with a district
attorney's office, point to several reasons for the lack of prosecution
of domestic violence cases:

e witness refusal to cooperate and dropping of char ges:

e prosecutors' view that domestic violence is not a "real" crime:
' e evidentiary problems; and

e lower conviction rates.

~ Witness Refusal to Cooperate. Prosecutors stereotype domestic

violence complainants as unpredictable witnesses who change their
minds and drop charges to reconcile with their partners (Lerman,
1981). Anticipating witness noncooperation, prosecutors are thus
loath to pursue such cases (Cannavale, 1976). Data from the Phila-

delphia and Westchester projects and from the Battered Women's
project of the Seattle City Attorney's Office (Lerman, 1981) show

- that, indeed, in 21-25 percent of cases filed, victims drop the charges.
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The literature on battering offers social and psychological insights
into why domestic violence victims would fail to cooperate. Among
these are Walker's theory (1979) of the battering cycle, in which a
"loving respite" phase follows an abuse incident. Walker also describes
a "learned helplessness" that undermines the victim's ability to follow
through on a criminal justice action. Underscoring this helplessness

is the fact that many victims and their children are economically
dependent on the batterer (Martin, 1976).

Evidence from the family violence projects suggests several additional
reasons why victims fail to cooperate with prosecutors. An important
factor appears to be fear of retaliation. Widespread in nonstranger
assault cases, such fear is likely to be heightened in spouse abuse
(Cannavale, 1976). Nancy M. Sieh, the Santa Barbara District
Attorney’s Office, wrote that "as a beginning prosecutor, [ had a
personal policy of meeting with each victim privately to discuss ... a
droping of charges request. Almost half the women immediately
confessed that they did not really wish to drop charges at all but the
offender was outside waiting and had threatened her into making the
request for dismissal" (1979, p. 2).

A case from the Philadelphia project dramatically illustrates the
validity of such fears. A victim failed to keep her court date, because

she was beaten unconscious by the abuser to prevent her from testifying..

At the hospital where she was taken, a staff member knew of the
project, listened to the woman's insistence that she had to go to court,
and contacted the project. Ultimately, the abuser was convicted of
tampering with a witness as well as the assault charge. Threats to
victims are not usually, however, made before witnesses or so linked
to the judicial process as to permit tampering charges.

Multiple court appearances also discourage victims from continuing
prosecution. Victims have difficulty arranging for child care or
release time from jobs. Project staff in Philadelphia found them-
selves calling employers to explain that the women were, indeed,

* making necessary court appearances. A paralegal with that project

felt that multiple court appearances was a principal reason for women
discontinuing prosecution (Lerman, 1981).

Domestic Yiolence as Not a "Real" Crime. Some prosecutors see
domestic violence as different from other assaults. There are a
number of perspectives from which this classification ensues:

e Most domestic assaults are not serious in nature, a view rein-
forced by victim behavior in withdrawing charges.

e The husband has a right to "discipline" his wife when provoked
by her behavior.

6-16
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o The integrity of the family must be protected, and prosecution
is disruptive.*

Whatever the perspective, the prosecutorial attitude that domestic
violence is not a.rzal crime has consequences for the victim as well
as for projects attempting to increase prosecution. In Brattleboro,
for exampig, the prosecutor's office set prosecution priorities for
particulas :ypes of crimes. Domestic violence was not one of those
priorities. Try as it might, the project could not get the prosecutor
to change. At the same time, the Brattleboro prosecutor classified
rape as a "real" crime and cooperated with the rape crisis staff
employed by the same group sponsoring the project.

Evidentiary Problems. In many domestic violence cases, evidence is
difficult to obtain. The assault is usually not witnessed, except
perhaps by the couple's children. Hospital records may not be avail-
able or may not indicate the real cause of the injury (Flitcraft and
Stark, 1978).** One study found that prosecutors reject 43 percent of
cases involving family members, as compared with 17 percent of
stranger cases, on the basis of evidentiary problems (Forst et al.,
1977).

Lower Conviction Rates. Stranger assault cases have a higher con-
viction rate than do domestic violence cases--in one study, nearly
twice as large (Forst et al., 1977). Since prosecutors' reputations and
potential for advancement are linked to successful prosecution records,
the lower conviction rate for domestic cases operates as yet another
disincentive to pursuing such cases.

Implementation
Project Characteristics. In response to its goal of "increasing prose-

cutions of repeat violence," the LEAA program funded four projects
with special prosecutors for domestic violence. The sites operated by

*This view is well expressed by a former prosecutor, Frank Miller,
who wrote, "If prosecution were to be commencd in every case in
which a drunken husband struck his wife, . . . the charging decision
would place an additional strain on an inevitably continuing relation-
ship" (Lerman, 1981, p. 2).

**Victims often lie about the causes of their injuries, and hospital
staff rarely ask or probe for causes. Moreover, as reported by '
hospital staff interviewed during the national evaluation, the batterer
often accompanies the victim to the emergency room and stays with
her while she responds tc questions.

6-17
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different models and the special prosecutors enjoyed differing degrees : P .
of power, autonomy, and support. The start up and continuation of % Table 6-2

i i vari rojects. i izati .
special prosecutor services also varied across projects Special Prosecutor Organizational Structure

e The Westchester special prosecutor was the project director,

held senior status in the District Attorney's Office, and had broad ‘ . In District
community contacts. The district attorney, active in victim/ ; Attorney's
witness issues, and was very supportive of the project. The In Distinct Office with
special prosecutor had paralegal, secretarial, and investigative Project Unit With No Separate
staff and took on a second assistant district attorney in year Director Support Staff = Support Staff
two. Westchester X X

e The Santa Barbara special prosecutor was located in the prose-
cutorial unit subcontracted by a multi-component project, which
was sponsored by a countywide commission. The District Attorney
had authority over the unit's personnel, which, in addition to the f Philadelphia X
special prosecutor, included a criminal investigator and a secretary/
administrative assistant. In the project's second year, the special
prosecutor was replaced by two advocates, and the prosecutorial
function returned to a general role in the District Attorney's Office.

e The Philadelphia special prosecutor was funded as part of the
District Attorney's match for the grant and formed one unit of a T

. ; o o . able 6-3
multi-component project administered by the District Attorney's
Office. No funds were allocated for support staff, but it was ‘ Institutional Auspice of the Project
assumed that a criminal paralegal hired by one of the subcon-
tractors would work in conjunction with the special prosecutor. { District

( In the first year, the special prosecutor handled a regular case- . Attorney's Private Community
load as well as domestic cases and was not integrated into the ' : Office Nonprofit Commission
project. In the second year, a beginning assistant district : -
attorney took on an exclusively domestic violence caseload.

Santa Barbara o X
(year ! only)

Salem ' X

G

Westchester X

e The Saiem special prosecutor was part of a private nonprofit Santa Barbara X
project but worked out of the District Attorney's Office (and also ] Philadelphia X
maintained office space at the project's shelter). She was a
newly hired assistant district attorney in a system in the process
of switching from police prosecutors to assistant district attorneys.
She had no support staff and worked in an area with five district
court jurisdictions. The special prosecutor was eliminated in
year two of the grant.

Salem X

It is apparent from the discussion and charts that the Westchester
. special prosecutor enjoyed a structurally far more powerful position
The structural differences in the units are illJustrated in tables 6-1 to . than any of the others. It was, in fact, the only prosecution unit to

6-3. , o survive into the second year and ultimately succeeded in leveraging
funds to continue beyond the LEAA grant.

Table 6-1
ial Pros or Implementation and Continuation Cont.extual Features. An obvious factor affecting implementation of
Spec ecut special domestic violence prosecution services is the ability to consol-

idate cases. Westchester and Philadelphia had minimal problems with

First Y d ey X
Fully 1I:1plefnaernted Szco%rlin‘::gr : 1 case consolidation, although their methods were quite different. -
— e | ' Westchester had to create a system whereby the county's police
} Westchester Yes Yes ; qf"\)
( | Santa Barbara Yes No ? 5; A 6-~19
- Philadelphia No Yes
Salem Yes No ;
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departments and out-stationed assistant district attorneys sent victims
and arrest reports to the unit. Philadelphia simply had to induce the
trial commissioner, police headquarters, and precincts to list cases
into a single courtroom. In both instances, the special prosecutors

had the authority to effect these changes. Indeed, in Westchester, the
District Attorney personally facilitated case consoiidation.

Santa Barbara and Salem faced more difficult situations for consoli-
dating cases. The physical area covered by the Santa Barbara project
(over an hour's drive from one end oi the county to the other) and
relative independent operations of out-stationed assistant district
attorneys impeded the creation of a centralized prosecution unit. The
Saiem special prosecutor experienced problems exercising her author-
ity over the multiple police departments in her area and failed to
garner a caseload sufficient to devote full time to domestic violence.

Filing and judicial procedures also favored special prosecution efforts

~in Philadelphia. The complaining witness herself filed a private

criminal complaint; she then proceeded through a trial commissioner
hearing and, finally, to the Municipal Court, where the assistant
district attorney received her case.* Between the time she signed
the complaint to her Municipal Court appearance, over two months
had elapsed, during which time she had undergone at best brusque
treatment from PCC staff and a pretrial hearing with a trial commis-
sioner outspokenly critical of battered women. While project staff
had advocated for many of these victims, they nonetheless had been
subjected to a long and somewhat arduous process. There was thus a
de facto very strenuous screening process that produced determined
witnesses. In additior, the long wait between the battering incident
and the actual trial may have played fortuitously into the dynamics
of the battering relationship (see ‘Walker, 1979), allowing the dispu-
tants to complete the "loving respite" phase and enter into a new
tension-building period. '

In Philadelphia, 37 percent of the convictions were guilty verdicts in
which the victim testified against the abuser. The Santa Barbara and
Westchester projects reported to rely more heavily on plea bargaining.

Strategies. While all the special prosecutors worked to criminalize
domestic violence and create a more attentive judicial response, they
did so from different ideological perspectives. The Santa Barbara
and Salem prosecutors were outspokenly feminist. The Philadelphia
and Westchester prosecutors, who did not have a feminist orientation,

*This is true for the majority of cases, which were nonarrest mis-
demeanor assaults. Arrest cases were Jisted directly into Municipal
Court. V
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saw their role as one of increasing prosecution of a heretofore
neglected crime. The feminist prosecutors readily embraced the
notion of forced prosecution; neither of the other prosecutors used it.
Ideological differences seemed unrelated to other strategies, includ-
ing warning letters, summons letters, and pre-trial diversion.

The Santa Barbara and Westchester projects both used warning letters,
but with different approaches. In Santa Barbara, as part of a year

one experiment, the project arranged for the police to relay reports

of domestic violence incidents. Staff then mailed one of two letters
to the home of disputants: a "hard" letter, sent in more serious cases,
informed the abuser that domestic violerice was a crime and described
the legal sanctions agains it; a "soft" letter explained projected
services.

In Westchester, warning letters were instituted as a result of
complainants withdrawing criminal charges. Altering its prosecution
approach within a few months of start-up, the project offered reluc-
tant victims the option of a warning letter to the abuser. The letter,
written on district atterney letterhead, informed the batterer that

_the victim had reported his actions to the district attorney. It stated

that the victim wished to be ieft alone and that if he complied, no
further action would result.

The warning letters met with differing responses in the two sites.

The Santa Barbara campaign was discontinued because the letters
evoked little response from either batterer or victim. In Westchester,
the letters were judged a success on the basis of reports from social
service agency personnel that their clients had been satisfied with

the letter. The Westchester project sent 207 warning letters in year
one and 240 in year two.

The Westchester project also used a letter to summon the alleged
abuser to an appointment at the project's office when the

police report indicated a severe battering. After reading him the
Miranda warnings, project staff discussed the incident with the
abuser. In some cases, this discussion coincided with the filing of
charges. Use of the summons letter increased dramatically over the
two years of the project--from 125 to 298.

All of the prosecutorial units used the different forms of pre-trial
diversion. Salem and Santa Barbara both succeeded in implementing
their plans to divert batterers to project-run counseling services.

(See the Diversion Project discussion under this section for further
details.) Santa Barbara initially had problems with mandated counsel-
ing diversion, because the judges were imposing such light sentences
for a guilty plea that defense attorneys advised their clients to plead
guilty.
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Deferred prosecution options in Philadelphia (ARD) and New York
(ACD) allowed the prosecutors to place defendants on "good behavior"
release for a specified period of time. Used in cases where the
defendant had no prior criminal record, prosecution was held in
abeyance as long as he refrained from further abuse; otherwise, the
case was reopened. Treatment--either counseling or drug and alcohol
programs--could also be stipulated. The Philadelphia project
attempted to use this procedure for abuse counseling but never imple-
mented its counseling component. In its later stages, Westchester
worked out a substance abuse counseling service with a local program.

The Philadelphia Accelerated Rehabilitative Disposition (ARD) was
particularly useful when the complaining witness wished to drop the
charges. Urging victims not to withdraw, the special prosecutor
explained that ARD would serve the victim's purposes: it would give
her something to "hold over the abuser'; at the same time, if the
abuser obeyed the conditions, he would not have a criminal record at
the end. The ARD was used in 23 percent of Philadelphia cases, more
than twice as often as Westchester used the Adjournment in Contem-
plation of Dismissal (ACDs), which averaged |1 percent over two
years.

Santa Barbara was the only project to attempt a policy of obliging
victims to prosecute by subpoenaing them as witnesses. The rationale
behind this strategy was that the victim would then be able to place
the responsibility for her testimony on the district attorney's office,
thus mitigating any guilt and/or reticence about testifying against
her partner and providing her defense against his anger. Unfortu-
nately, the strategy proved to be flawed in practice. For example, as
described by the special prosecutor, two victims brought to trial
denied that the defendants had struck them. In one case, the prose-
cution impeached the victim with her prior statement to the police,
and the jury found her to be such a liar on the stand that they were
unwilling to believe her prior statement.

The special prosecutor in Salem had a similar experience in the one
case that she attempted to oblige the victim to testify. The woman
had been so severely battered that the special prosecutor decided to
prosecute even after the woman began to refuse to cooperate. Once
on the stand, the victim's denials of abuse were impeached with testi-
mony from police, photographs, and hospital records. Nevertheless,
the victim adamantly asserted that she had provoked the abuse and
did not want the defendant punished. The judge, according to the
special prosecutor, was "furious" that she had forced the weman to
testify, and the jury acquitted the defendant.

P

Impacts

Prosecution Outcomes. Tables 6-4 and 6-5 display the outcomes of
prosecution from Philadelphia and Westchester, whi.le table 6-6
compares the sites.* The outcomes are strikingly smilaz: and glso
virtually replicate those of a non-LEAA special prosecution unit of
the Seattie district attorney's office. (See Lerman, 1981, for Seattle
figures.) '

Approximately half of all cases resulted in conviction: 43 percent in
Philadelphia, 50 percent in Westchester. Although both prosecutors
made use of the deferred prosecution option, the Philadelphia prose-
cutor's emphasis on this approach was reflected in her higher percent-
age (23% vs. 10%) of ARDs. Totalling both conviction and ARD/ACD
figues produces a 60 percent rate for Westchester and 66 percent for
Philadelphia.

Table 6-4
Philadelphia Cases Prosecuted, 1/25/80 - 12/30

Case Qutcome Number Frequency
Conviction 174 43%
ARD 93 - 23%
Acquittal 6 . 1%
Prosecution Withdrawal 84 22%
Discharged 41 10%
Other 2 L 5%
TOTAL ‘ 406

. Includes a deferred adjudication and a psychiatric commitment.

*Santa Barbara data are not included in this discussion, because
they were not compiled in the same manner. No figures were avail-
able from the Salem special prosecutor.

N
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" Table 6-5
Westchester Cases Prosecuted

1979 1580
Case Outcome Number Freq. Number Frea.
Conviction 152 44% 183 50%
ACD ' 41 12% 37 10%
Acquittal 6 2% 4 1%
Prosecution Withdrawal 99 29% 90 25%
Dismissed 3Q 9% 28 ‘ 8%
Other!l 16 5% 23 L7 6%
TOTALS 344 2652

1. Includes those found incompetent to stand trial and those trans-
ferred to Family Court. (New York State has a 72-hour period in
which the co'nplamant can transfer charges from criminal to farmly
court or vice versa.)

2. 162 cases were pending at the close of 1980.

Table 6-6

A Comparison of Cases Prosecuted in
Westchester and Philadelphia, 1930

Case Qutcome Philadelphia Westchester

Conviction 43% (174) 50% (183)
ARD/ACD , 23% (93) 10% ( 37)
Acquittal 1% ( 6) 1% (%)
Prosecution Withdrawn 22% ( 89) 25% ( 90)
Dismissed/Discharged 10% (4l1) 8% (28)
Other 0.5%  (2) 6%  (23)

TOTALS (406) (365)
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Both sites had an extremely low rate of acquittal--1 percent.
Clearly, if the prosecutor obtains the cooperation of the complaining
witness and screens cases properly, domestic violence cases are
winnable.
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In approximately one-fourth of the cases, the prosecution withdrew
the case. Most of this attrition can be attributed to the complaining
witness deciding not to go on with the case--in all probability, a
product of the dynamics of abusive relationships. Since these results
are echoed in the Seattle project, it appears realistic for prosecutors
to expect such a drop-out rate.

The LEAA Goals. Assessing achievement of the specific LEAA
mandate to "increase prosecutions of repeated violence" was severely
constrained, most particularly by the absence of baseline data. None
of the sites had statistics on domestic violence prosecution prior to
project start-up, and it proved virtually impossible to retrieve such
data from the high numbers of misdemeanor cases in urban sites.

For the Santa Barbara site, a local evaluation team estimated previous
year data and concliuded that there had, indeed, been an increase in
prosecution (Berk et al., 1979). Examining cases over the first seven
months of the project, evaluators found that "the establishment of

the special prosecution unit added anotlier two incidents per week

to the number processed by the District Attorney's office. In the
absence of these interventions, the number of incidents processed is
typically less than one per week. Consequently, the intervention
increases are clearly non-trivial" (p. 4).

Other indirect evidence on the special prosecution units' success in
increasing prosecutions emerges from comparisons of their results to
data collected over the same time period by the Cleveland project.
The Cleveland court had a comparable jurisdiction to those of West-
chester and Philadelphia, but the project there undertook no special
prosecution effort. The Cleveland study found that 70 percent* of
domestic violence cases in which at least one court appearance was
made were dropped. By contrast, the combination of withdrawn and
discharged cases for Philadelphia and Westchester was 33 percent.
The difference is most striking viewed from another perspecive: when
there was a special prosecutor, two-thirds of cases were successfully
prosecuted; in the absence of a special prosecutor, over two-thirds
were dropped.

Summary. The special prosecution units had the following effects:

e Improved case handling. In domestic violence cases coming
before the criminal courts, victims were provided with adequate
information about the prosecution option and possible outcome.
Victims who wished to prosecute were aided with preparation
and court accompaniment or supportive services. Victims who
did not wish to prosecute were referred to other sources of
assistance.

*This figure is a composite of dismissals at the request of the
prosecution and/or the complaining witness.
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® Very low acquittal rate. The |-2 percent acquittal rate for
cases tried refutes the stereotype that domestic violence cases
are not winnable.

® Increased awareness. The units brought domestic violence
Cases to the attention of judicial system personnel as a matter
worthy of special handling and serious attention.

e Institutionalization of services. The special prosecution unit in
Westchester and advocacy services in Santa Barbara and Phila-

delphia were continued following the cessation of LEAA
funding.

ADYOCACY AND VICTIM/WITNESS SERVICES

As discussed in chapters one and three, the Family Violence Program
found its origins in LEAA's earlier Victim/Witness Program. Victims
of spousal assault had come to victim/witness projects, where staff
became aware of their multiple service needs. Created partly in
response to this awareness, the more specifically focused Family
Violence Program recognized the continuing need for victim/witness
services for domestic violence victims. Five of the ten projects.
under discussion provided various combinations of these services in
the criminal courts. (See table 6-7.)

TABLE 6-7
Types of édvocacy by Site

Information Court

Explanation & Referral Advocacy Accompaniment
Santa Barbara X X X X
Philadelphia - X X X X
Westchester X X
Cleveland ‘ X X - X

Fayetteville X X X

Implementation

: Undgr the rubric of advocacy and victim/witness work, the projects
provxded.a range of services: explanation of the court process,
information and referral, advocacy, and court accompaniment.

o

Explaining the Court Process. Project advocacy staff described to
victims in simple language what the court proceedings would entail
and what results they could expect. In most cases, these staff were
based at the project's office. The Philadelphia paralegal advocate
was stationed in the pre-trial hearing courtroom.

Information and Referral. Staff referred victims to appropriate social
service providers, arranged for shelter, discussed civil options, and
provided other related information. This service often took on a
crisis intervention aspect: victims came to projects in a disoriented
state, and giving them information entailed a structuring process
wherein they were helped to make decisions.

Advocating. In some projects, advocates assumed an active role on
behalf of the victim to urge reluctant courtroom personnel, assistant
district attorneys, trial commissioners, etc., to acquiesce to a client's
wishes. In Fayetteville, for example, the paralegal advocate examined
cases rejected by the district attorney in which the client wished to
prosecute. Where appropriate, she urged the assistant district
attorney to reconsider. The Philadelphia criminal paralegal also
advocated for victims during the pre-trial hearing.

Court Accompaniment. In Philadelphia, Santa Barbara and Cleveland,
project personnel accompanied clients to court to provide emotional
support during the trial. Cleveland's court accompaniment began in
year two, as did Philadelphia's service for felony cases.*

In Santa Barbara, the advocate reviewed police field reports and
contacted victims to discuss prosecution and-cffer court accompan-
iment. If the victim cooperated with prosecution, the advocate
accompanied her to all court appearances.

In addition to court accompaniment, counseling was available through
the projects. Victims were contacted subsequent to final court
appearances to determine if they needed further assistance or wished
to take advantage of counseling.

Impacts

Quantitative impacts on the court system from advocacy work (e.g.,
increased victim cooperation leading to increased prosecution) were
impossible to document due to the absence of baseline data and the
national evaluation's focus on cross-site data. Differences in court

*We are differentiating between having a project staff member
based in the courtroom (as with the Philadelphia paralegal) and the
role of individual accompaniment, where an advocate contacted a

* victim and went with her to the court appearance.
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structure and judicial processing precluded the construction of a
uniform test. '

Implementation

Tables 6-8 and 6-9 depict the types of diversion that the projects

Philadelphia did collect data on felony abuse for two years, the first d . o
i their success or failure.
year without advocacy and the second with advocacy. The results attempted an
were in;onclusive. The secpnd year .ﬁgure\s showed slight_: increases in The counseling programs to which batterers were diverted varied in
conviction rates and requqt{ons in withdrawals, but the differences format. Some projects concentrated on one-to-one counseling, while
were not statistically significant. others experimented with a group format. Nearly all the projects
Field staff reports and interviews with justice system personnel docu-
mented qualitative changes in awareness and attitudes. Sensitization TABLE 6-8
of officials to the problem of domestic violence and the special needs o .
and behavior of abuse victims came about slowly and to varying degrees. Pre-Trial Diversion
Often, the legitimacy of the victim was established through the
advocate's credibility and professional expertise. Advocacy efforts Year One w.
also brought abuse cases into relief as meriting special attention and Attempted Achieved Attempted Achieved
"marked" them as serious in a system that had formerly denied such Miami--DIP X X
cases any real status.
‘ Philadelphia X , X
Finally, advocacy and/or victim support services were institutionalized Salem X X
in Santa Barbara. Philadelphia, Westchester, and Cleveland. Thus, )
changed attitudes will probably become entrenched further in these Fayetteville X X
sites. Santa Barbara - X X
. Cleveland? X
, {
H - i“ié
i
DIVERSION AND PROBATION WITH MANDATED COUNSELING 1. The Westchester special prosecutor arranged for abusers who
% received a deferred sentence under ACD to be referred, w~hen appro-
I priate, to the local LEAA-funded drug and alcohol counseling program
Background Issues | (TASC). )
L. L. ) * 2. Not a part of formal project goals, Cleveland's diversion coun-
-’l'lo con;b?t repeat é;:lClde.ntS of dorges.nc V1olenclg, many of thefpro;ects seling service was initiated in year two in response 1o an LEAA direc-
planned to create diversion or probation counseling programs for . the criminal courts.
batterers. In three of the projects (Salem, Santa Barbara and Phila- ; tive to focus on 1
delphia), diversion counseling was to be linked with a special prose- j
cutor. Many of these programs began very slowly or failed to start;
others experienced considerable difficuity controlling offenders who
did not attend counseling or continued to abuse the victim. In most : Table 6-3
- cases, it proved easier to continue an established diversion/probation ‘ Counseling as Probation Condition
program than to create the initial linkages in a systern not familiar ?
with the approach. Year One Year Two
Attempted Achieved Attempted Achieved
A special issue with these efforts was that diversisn casts domestic Philadelphia X X '
violence in a different light than does a prosecutorial approach. Part ,
of LEAA's emphasis on special prosecutors was to criminalize domestic ! Fayetteville X
violence, i.e., to have it recognized as a "real" crime of equal stature ; Salem X
to comparable assaults between strangers. A diversion to treatment , : '
approach operates on a medical model, which views the abuser as ; ¢ Santa Barbara X X
: "sick" and in need of special psychological help (see Balch, 1975). I f" : Cleveland ! X
’ Implementing diversion and prosecutorial approaches simultaneously, & )

and often in the same project, communicated contradictory messages
that clearly played a part in the start-up difficulties that many
counseling programs experienced.

l. See note 2, table 6-3.
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g ';;”ﬁ'fouple counseling created fairly volatile situations. Each
project's abuser counseling services are summarized below.

e Miami-DIP--short-term counseling for individual abusers,
couples, and families; referrals out for longer term counseling.

e Cleveland--individual counseling for batterers (following failure
to impiement mediation approach for victims and batterers).

e Fayetteville--individual sessions at intake and exit; group
counseling focusing on anger management and sex role changes;
counseling for victims on request. Probationers reported monthly to
the project for a year following completion of counseling.

e Salem--group format with optional individual and couple coun-
seling.

e Santa Barbara--individual counseling and anger management
classes.*

Pre-Trial Diversion. Of the five projects attempting to start pre-
trial diversion programs in their first year, two were successful. Late
in its second year, Salem set up the mechanisms to divert offenders
and received only five referrals. Among the recurrent themes that
conditioned successful diversion efforts were the presence of other
diversion programs, shared ideologies about diversion and the counsel-
ing approach, and project credibility/legitimacy.

e Presence of other diversion programs. In both sites where pre-
trial diversion was readily established, there were pre-existing
diversion systems. In Miami, the director of the existing program
supervised DIP diversion staff. The presence of other diversion
programs permitted the project to concentrate on convincing judges
and prosecutors that the content of the counseling approach was
legitimate. Absent an existing program, projects had to negotiate
the usually complicated referral and screening procedures as w=ll as
convince the court of the value of the counseling.

e Shared ideology about diversion. Because diversion programs
require a coordinated effort between judges, prosecutors, and court
personnel, the system must share a wide commitment to diversion

treatment. In Miami, a greatly overcrowded court system and general

skepticism of the value of jail sentences in preventing or reducing
violent behavior of any sort led all actors to cooperate with DIP's
diversion efforts. In Philadelphia, the District Attorney held that
harsh jail sentences serve as a deterrent and had placed very little
emphasis on developing an overall diversion approach. Operating
under the auspices of the District Attorney's Office, the project thus
found itself presenting a new line of thought when it sought to divert
violent offenders. The Fayetteville project failed to enlist the

*Anger management was incorporated into the adult education
curriculum in the Santa Barbara school system and was offered to
convicts, who, though not jailed for abuse, admitted to violent
relationships.

s
i

support of the prosecutors and was unable to implement counseling
services. :

e Shared ideology about the counseling approach. Court personnel
have to believe that the project's approach to counseling is logical.
The Philadelphia project was unable to convince the trial commis-
sioner to use its group therapy for abusive men: she felt that women
provoke men and therefore require counseling as well.

¢ Project legitimacy/credibility. Criminal justice system actors
were influenced by a project's institutional auspice and the staff's
previous background. DIP enjoyed ties with the prosecutor's
office and existing diversion program, and staff had worked in the
court system. The Santa Barbara project drew on its links with the
district attorney's office and established referral mechanisms. By
contrast, Salem and Philadelphia had common problems of lack of
perceived legitimacy. Salem diversion efforts suffered from associ-
ation with the shelter, whose staff assumed an advocacy/adversarial
position toward the justice system. The Philadelphia diversion
component was headed by a radical feminist who had never counseled
violent men and, in fact, was going to hire'a consultant to do the
work.

Probation with Mandated Counseling. Implementing probation with
mandated counseling experienced problems similar to diversion efforts.
Only Fayetteville and Santa Barbara succeeded in fully implementing
post-conviction counseling programs. Cleveland arranged to have
some convicted batterers sent to the program.

The probation mandate falls heavily on judges, who determine the
sentence and terms of probation. The Fayetteville project was
fortunate to find a sympathetic judge who felt that families should be
Kept together and decided to make use of the counséling program to
help change the man's behavior so as to induce the woman to stay.

Even when coordination with judges is achieved, the probation office
can present other obstacles. Philadelphia and Salem failed to
establish referral mechanisms with probation. Santa Barbara was
able to create a good referral system, but probation did not
adequately follow up on cases. As a result probation-mandated
batterers abandoned counseling with little risk, especially in
comparison with pre-trial divertees. In a 20-month period, 11 out of
102 pre-trial clients violated program requirements, compared to 23
out of 75 probationers. Several factors account for this difference.
Pre-trial divertees do not have a criminal record and, afraid of
acquiring one, are more apt to comply with requirements. Proba-
tioners often have criminal records and may be sophisticated enough
to know that the system rarely incarcerates a person for failing to
attend a counseling program.
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Impacts

Those projects that succeeded in establishing the requisite referral
links were able to routinely caunsel batterers. However, the efficacy
of such counseling has not been documented. The local evaluation of
the first year of the Santa Barbara project noted that many of the
batterers "stonewalled" their way through the therapy sessions (Berk

et al., 1979). The year two change to a behavior modification approach
may have overcome this problem. However, it was not possible to
trace the victims of counseled batterers to determine whether
battering had ceased.

The Santa Barbara, Miami-DIP, Salem, and Fayetteville projects all continued
their services following the cessation of LEAA funding.

Civil Remedies

BACKGROUND ISSUES

Although victims of domestic violence use civil courts for divorce,
separation, child custody and similar action, the family violence
projects' primary service in the civil system was to assist victims in
obtaining restraining or protective orders. Use of such orders--a

" fairly recent phenomenon in the area of domestic relations--was

initially connected with divorce or dissolution actions. New York's
1962 legislation was the first to create a special court process, but
with access limited to married persons. The next major change took
place in the District of Columbia, which established a process for
handling domestic violence regardless of marital status. In 1976,
Pennsylvania passed what is considered to be the model for domestic
violence legislation--the Protection from Abuse Act (PAA). The
PAA offered a comprehensive definition of family violence, opened
access to all family members, provided for a restraining order, and
listed specific penalties for violation. The act includes provisions for
temporary custody and support, ex parte orders, and eviction of the
abuser from the household. (See Appendix C for a detailed review of
state legislation.) :

The very recent passage of the legislation lends further significance

/to an analysis of what took place in the family violence projects. The
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range of problems and issues in implementing such legislation are
mirrored in the project histories, particularly in the case of New
York City, which was designed with the family court as its sole
concern. Many major legislative changes took place during the course
of the national program. Thus, most of the projects found themselves
in the position of a newly established agency trying to work with
newly enacted legislation.

IMPLEMENTATION

Type of Service

Table 6-10 illustrates the extent of project involvement in the civil
court. Table 6-11 displays the type of assistance provided by each
project. Those projects that did intervene in the protective order
process with ancillary, attempted, or major services are reviewed
below.

Table 6-10
Project Emphasis on the Civil Court Process
Little or No Ancillary = Attempted . Major

Involvement = Service Service . Service
Santa Barbara X
Cleveland X
New York City X
Westchester X
Miami-DIP X
Miami-Safespace“fi X
Fayetteville ; X
Brattleboro X
Philadelphia X
~Balem X '
6-33



Ancillary Service. The Fayetteville, Salem, and Brattleboro projects
all incorporated some assistance with the civil court process as an
ancillary component of their overall service design.

e Fayetteville. Following the passage of the domestic violence
legislation in 1979, the project's paralegal created a referral
system to private attorneys who were willing to take abuse
cases for reduced fees. The attorneys became frustrated when
women decided to drop tHe civil action, and the paralegal sub_se-
quently instituted a more careful screening technique and relied
more on informal settlements between clients. In its second
ywaar, the project retained an attorney who represented women
for protective orders on a limited basis.

e Salem. Staff assisted women in filing temporary restraining
orders and accompanied them to the hearings for final orders.
In addition to court advocacy, staff attempted to induce police
to enforce orders as required by Massachusetts law.

Table 6-11
Type of Assistance in Obtaining Protective Orders

Court

Information Accompaniment/ Legal

and Referral Advocacy Assistance
Santa Barbara
Cleveland X (attempted)
New York City X X
Westchester X
Miami-DIP X X
Miami-Safespace X
Fayetteville X
Brattleboro X ' X
Philadelphia o X
Salem X X

e DBrattleboro. The project assisted clients in completing protect-
ive order rstitions, which up until the last year were available
only in divorce actions. A law student initially acted as a para-
legal and later trained other project staff in petition prepar-
ation. Legal Aid attorneys came to Brattleboro on a weekly

basis to handle the court process on behalf of the project's clients. .
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{ / Attempted Service. The Cleveland and Miami-DIP projects both
' made concerted efforts to implement domestic violence legislation
passed in their states in 1979. Both attempts were largely thwarted.

% Cleveland. Inresponse to the new legislation, the project hired
an attorney to assist clients in obtaining protective orders
through the civil court. The attorney was never able to establish

_a procedure whereby he could represent clients, because the
Domestic Relations Court opted to follow its established custom
of referring clients to private attorneys. The attorney resigned,
and the project limited its subsequent involvement to providing
information and referral to clients.

e Miami-DIP. DIP attempted to work with both judges and police
officers in establishing case handling procedures and enforce-
ment standards to make Florida's new civil protection remedy
readily available to victims. The project also sought to directly
assist victims in preparing and filing the necessary papers. At
the close of the grant, it was still difficult for a victim to

obtain a protective order, and police resistance made enforce-
ment doubtful. :

Major Service. Civil court intervention was a primary service focus
of the projects located in New York City and Philadelphia.

i{ } e New York Citv. The project was designed to offer a number of

R direct services to clients of the Manhattan Family Court and to
improve that court's response to domestic abuse cases. Services
were to include needs assessment, explanation of civil and
criminal court options, and, as requested, legal assistance and
court accompaniment for the civil remedy. Never implemented
as planned, the service was eventually scaled down to infor-
mation, referral, and court accompaniment for the civil
procedure.

¢ Philadelphia. The project’s Legal Clinic component assisted
victims through the civil court protective order system. Para-
legals and student staff conducted client interviews and prepared
petitions for those found eligible. Clients not found eligible for
the civil remedies were referred to social service agencies and
were advised about the criminal court recourse. Student staff
were also stationed at police headquarters on weekends to assist
with the paperwork for emergency protective orders. By the
end of the first year, project attorney began to represent clients
in court--a service that grew with the addition of attorneys in
the second year.
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Constraints to Irnplementation s
Interventions in the civil court process were constrained by a number Table 6-13
of conditions, including features of the new legislation, local proce- Domestic Violence Legislation: Provisions
dural conventions, the timing of legislation, and project character-
istics. Ex Parte Stop  Custody/
‘ Orders Violence Eviction  Visitation
Legislative Features. The state laws governing protection of family
members from abuse differed greatly. The major parameters of Santa Barbara X X X X
eligibility, filing procedures, provisions, and violations are displayed Cleveland X X X X
in tables 6-12 through 6-15. According to these parameters, the New York X X X
states can be roughly characterized as having strong, explicit protec- New tor
tive legislation (Pennsylvania, Masachusetts, North Carolina, Ohio) to ‘ Miami X )
v»'/eak (Vermont prior to 1979) or ambiguous (Florida). j Fayetteville « X % %
The ambiguity and eligibility stipulations of Florida's legislation proved Brattleboro X X X X
destructive for Miami-DIP. In addition to limiting access to spouses and Philadelphi X X
stipulating a prior complaint filed with the police, the act did not : tadelphia X X
specify filing procedures or violation penalties. Orders are at the: Salem X X X X
court's discretion, without any guidelines; the duration of the order is :
unclear; and there are no enforcement provisions. DIP spent over a
year working with the court and police, at the end of which, proced-
ures had been only partially implemented and orders were averagin
- only five or six a 'm%nthl. yime &ine ﬁf o Table 6-14
( , ~ : % ) Domestic Violence Legislation:
. | Protective Order Filing Procedures
; i .
Table 6-12 | WHO FILES
. . . . iaaas . . Victim's
: ihility St . .
Domestic Violence Legislation: Eliginility Stipulations % Vietim Attorne Undefined
Married Persons Other Santa Barbara X
i .
Only Stipulations Cleveland X
Santa Barbara New York X
Cleyeland Miami X
New Yark X Fayetteville X
Miami . X ' ‘ X Brattleboro X
Fayetteville Philadelphia X
Brattleboro X* Salem X
Philadelphia
Salem
*Includes formerly married persons; prior to 1980, divorce proceed-
. ings had to be concommitant. ' f,;;”’”‘\
i 4
{{;{1 ‘ -7 6 - 37
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. Cleveland
New York
Miami

Fayetteville

Salem

Brattleboro
Philadelphia
Santa Barbara

Table 6-15

Domestic Violation Legisiation: Order Violations

CLASSIFICATION ) PENALTY
Misde- Not . Impris- None or Not
Contempt meanor Specified Fine onment Defined

X X X
X X

X X

Civil X
, X X X

X . X
Criminal X X
X X X

Procedural stipulations strongly affected the ultimate accessibility of
legal remedies and proved a determinant of the projects' strategies
for using the legislation. The inserting act for the Massachusetts
legislation, for example, states that the chief justices of the superior,
‘probate, and "district courts shall jointly promulgate a form of

- . petition . . . which shall be simple and permit a person to file a

petition himself" (ALM GL c209A section 6, emphasis added). In

response to this provision, the Salem project created advocacy services

using staff with no formal legal training to accompany women to
court and assist them in filling out the form. By contrast, in states

' that required representation by an attorney, projects were obliged to
retain attorneys or establish a referral system to private or legal
services attorneys. The Salem project thus differed considerably
from that in Philadelphia, which in the absence of a legislative
mandate and established local court procedures, had to create a
sophisticated component tantamount to a civil law office.

Although the power to charge violators of court orders with contempt
is an inherent power of all courts, the legislative intent that violation
of protective orders be a punishable offense had important ramifi-
cations for what police would (or could) do when they arrived on the
scene of a domestic altercation in which the victim had a protective
order. For those states that classify violations (e.g., criminal
contempt, misdemeanor), there was little ambiguity. When a state
merely terms the violation "contempt" or leaves it unspecified,
however, the offense is left in the rather murky legal domaine of
contempt. :

One important distinction is that of civil contempt versus ¢riminal
contempt. Civil contempt is distinguished as not an "offense against
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the dignity of the court, but against the party in whose behalf the
mandate of the court was issued"; hence, the remedy of the court is
to impose a fine or jail sentence to oblige the party to obey the
mandate of the court (Black, 1968, p. 390). Criminal contempt, on
the other hand, is construed as "offenses or injuries offered to the
court, and a fine or imprisonment is imposed upon the contemnor for
the purpose of punishment" (Black, 1968, p. 390; emphasis added).

In states such as Vermont and Florida, which lack legislative direc-
tives, common law principles and state case law determine the type
of contempt imposed for a violation of a protective order. Ohio state
law defines punishment for contempt (Revised Code section 2705.5)
as a fine of up to $500 or imprisonment for not more than ten days.
Thus, although the Ohio domestic violence legislation is quite compre-
hensive, it has relatively trivial penalties attached to it.

The Pennsylvania legislation is one of the mest explicit: it defines
violation of a protective order as indirect criminal contempt and
specifies penalties of up to six months in jail and a fine of up to
$1,000. The Philadelphia project was able to draw on the explicit
nature of this law to exhort the police department to seriously
enforce protective orders. New York is notable in that it does not
classify the violation but does delineate a punishment.

In North Carolina, where there has been a long legal history of
ambiguity around contempt proceedings, the Fayetteville project
decided not to place much emphasis on protective orders.

Local Procedural Conventions. A project's ability to help victims
obtain protective orders and to have violations punished also was
affected by local conditions. In many sites, court conventions and
procedures were resistant to project legal interventions or the new
legislation itself. In Cleveland, for example, Domestic Relations
Court judges refused to allow the project attorney to represent
clients and insisted they use private or legal aid attorneys. The Dade
County court resisted the new legislation based on the vagueness of
the act, its failure to specify jurisdiction, and other shortcomings.

In Fayetteville, a combination of local procedures and circumstances
made it virtually impossible to implement domestic violence legis-
lation. The local legal services could not represent clients in domestic
matters. Police were reluctant to inform victims of civil remedies
and, project staff felt, would also be lax about enforcing orders. On
the other hand, there was a criminal judge who was willing to
cooperate with the.diversion program. Thus, it proved simpler to
concentrate on prosecution/diversion for severe cases and to effect
informal agreements between partners in cases where the victim was
uncertain about pursuing legal remedies.
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Timing of the Legislation. Domestic violence legisiati.on was Passed
or substantially amended during the course of five projects. Since
many of the changes were unforseeable, many of the projects' services
were inconsistent with the new legislation. In Cleveland, for example,

“.the project sought to implement a quasi-legal summons mechanism

through the police despite the passage of legislation with strong police
action mandates. Several projects (e.g., Fayetteville, Miami-DIP,
Cleveland) altered or added services to work with the new legislation.
The Vermont project focused much of its attention to bringing about
change in domestic violence legislation, but by the time the changes
were enacted, the project was in its final year.

Table 6-16

When Domestic Violence Legislation Was
Enacted or Substantially Amended

g

Concurrit

, ~ Pre-Project = With Start-Up During
Sant‘a Barbara | : ‘ X
Cleveland X
New York X
Miami X
Fayetteville . . o X
Brattleboro . R ,X
Philadelphia X

Salem x

Project Characteristics. Among the project-related factors'thajc
operated as constraints to civil court impacts was the organizational
auspice of the project. This was particularly evident in New York
City, where the project was sponsored by the Henry St. Settlement
House and was regarded by family court personnel as yet another
social service agency with no particular prerogatives in the court
system. From this weak institutional base, the project couid not
deliver its services effectively. The Miami-DIP and Philadeiphia
projects, both housed in district attorneys offices, encountered some
resistance to the involvement of a project sponsored by a criminal
justice agency working on a civil matter. The administrative judge of
the Philadelphia family court refused the project's request that one
judge be allocated for abuse cases to consolidate the caseload and
facilitate representation. ‘
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The Cleveland and Miami-Safespace projects, both sponsored by victim/
witness programs, had stronger ties to the criminal than the civil
courts. The independent shelter programs (Salem and Brattleboro)
found that their lack of formal ties to the court system gave them
latitude: Salem developed a strong advesacy approach, and Brattle-
boro provided paralegal assistance and played a strong role in effecting
legislative changes. .

Philosophies of appropriate interventions in domestic violence also
affected the emphasis that the projects placed on the civil courts and
use of protective orders. The various approaches can be characterized
as:

[ )

deterrence through criminal justice sanctions
psychological change for the woman ;
psychological change for the abuser

justice system protection for the victim

In reality, each project embraced a version of one or more of these
approaches. The Westchester project was most clearly deterrence
oriented and its use of protective order options far clients attached
only with the filing of a formal complaint. Cleveland and Fayetteville,
which focused on psychological change for both men and women,

made an attempt to use the protective legislation but were easily
frustrated by resistance. The Philadelphia project, at least in its
feminist subcontractor components, was adamant about the obligation
of the justice system to protect women and saw the protective order
procedure as a means of forcing the issue. Over time, however, the
prgject became increasingly skeptical of the efficacy of the protective
orders. :

The Case of Philadelphia

With the exception of Massachusetts, no state legislatively provided
specific procedures for a victi™ of abuse to petition Ior a protective
order herself. In the absence of such a mandate, procedures were
created at the discretion of the local courts. In Philadelphia, for
example, court procedures strongly discouraged pro se representation,
virtually requiring that the petition for a protective order be
completed and filed by an attorney and that both plaintiff and
defendant be represented by attorneys at the court hearing. Given
that the Pennsylvania {egisiation (Protection from Abuse Act) has
been used as the model domestic violence legislation, the Philadelphia
case provides an important study of the complexity of implementation.

Filing a Petition for a Protective Order. The protective order process
in Philadelphia--from inception to enforcement--involved a coordinated
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effort between courts, attorneys, and police. As the project evolved,
it became clear that much of this coardination was very difficult to
achieve. Listed below are the steps of the petition- filing and
hearing process.

I.. The project legal clinic files a petition with a Family Court
judge, who issues a temporary (ex parte) order.

2. The defendant is served (by the county sheriff or writ server)
with the temporary order, which lists a hearing date within ten
days from the date of issuance of the order.

3. The plaintiff (in the interim) has received her copy of the
temporary order from the legal clinic and has been advised on
counsel by a legal clinic, community legal services, or private
attorney.

4. A hearing is held before a Family Court judge, where both
defendant and plaintiff must appear with respective counsel.

5. If the petition is granted, a copy is sent for inclusion on the
police computer.

The Legal Clinic was designed to handle only step | and to refer clients
either to legal aid or a private attorney. It soon became apparent,
however, that this plan would not work. Many of the battered women
came to the clinic disoriented from their experiences and were unable
to follow through with a set of instructions that directed them to vet
another agency and then to the courts. The movement from agency

to agency also seemed to augment the reluctance battered women
exhibit to take steps against the abuser. With no one to follow through
on whether clients contacted an attorney, many of them failed to
make their court appearances. The clinic's credibility suffered as
judges noted its name on the petition and faulted the clinic for failing
to withdraw the case.

Coordination with writ servers also proved problematic. Sheriffs
often failed to notify the Legal Clinic that they had been unable to
serve orders. Even when the defendant was served, it was often so
late in the 10-day period between the issuance of the order and the
court hearing date that the defendant had difficulty retaining an
attorney. Delays in serving the defendant and in his obtaining counse!
led to postponements of hearings.

As a result of these problems, the Legal Clinic began to represent
clients for whom they had filed petitions. Additional support staff, a
second full-time attorney, and certified law students (who were able
to represent clients in court) were added in the project's second year.
Eventually, Philadelphia's legal services for battered women became
concentrated in the family violence project, and the local legal aid
offices virtually stopped filing petitions and representing these
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victims. Data on.filin.gs of protective order petitions illustrate this
outcome: during its first month of operations, the Legal Clinic filed

25 percent of the county's abuse pet|t]
3 ) itions; 14 months
figure was 81 percent. ° ’ iater, that

The Court Hearing. The extent to which victims gain protection
fr'om' the civil court system depends in large degree on the judgés
within that system and the premises that they use in interpreting the
law. Interviews with judges from the Philadelphia Family Court
Division of the Court of Common Pleas* revealed that, while many

;Sgg:srted the PAA and were sympathetic toward victims, several

® questioned the validity of the new legislation;
e were skeptical that any serious intrafamily violence occurs:

. 1mposec{ qualifications on the amount/kind of abuse necessary
for the issuance of a protective order; ’

® had serious qgal;qs about issuing an eviction with a protective
order (many limiting such provisions to cases involving violence
on the leve] of felonious assault);

® questioned plaintiff motivation in seeking protective orders
- (spme Suspecting that women were trying to build grounds for a
divorce settlement or to cover their own misdoings); and

. h.ad qu.al.rm about affecting the balance of power in marriages
(i.e.y giving the woman the "unfair advantage" of being able to

threaten the man with a violation charge if he fai
with her demands). 8 ailed to comply

Ihl§ vaz:iation in attitudes toward domestic violence and the protective
legislation made it difficult to advise clients. The project was obliged
to a@opt the court's criteria for severity and usually did not try to c
obtain an eviction unless a felony level assault had occurred.

Att‘er'npts to change judicial attitudes met with little success: one
training session was held but was poorly attended. As the judges did

\r:’c;tr:old regular meetings, there was no on-going forum in which to

Staffing shortages (I?oth in project attorneys and judges) and court
procedu.res .further limited victim access to the new protection.
Domgsnc violence cases were listed before 12 judges in separate

‘ *Mid\:vay through the Philadelphia project, seven judges were inter-
viewed in an open-ended format about their evaluation of the Protec-

tion from Abuse Act, ideas of causaticn of family vi
ini : amily violenc
opinion of the project. y e, and
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locations, which made it difficult for project staff (initially only one
attorney) to keep all court appearances and led to cancellations. The
project and Community Legal Services tried repeatedly to have these
cases consolidated before one judge and listed on certain days of the
week. Their attempts were thwarted by judges' attitudes, a shortage
of judges, and concommittant case overload throughout the court.
Domestic violence cases, coming as they were on such short (10-day)
notice, were listed among judges' regular caseloads and treated as
extra ad hoc matters so as to enable the court to keepabreast of its
remaining caseload.

Given these attitudinal, procedural, and staffing constraints, the
Legal Clinic could not ensure easy access to a protective order.
Although the legislation was intended to provide a mechanism that
would both protect victims and prevent further abuse, in practice
protective orders were filed only for those who had experienced
severe, repeat violence. The final year's figures from the project are
illustratives the clinic filed petitions for less than one-fourth of its
clients; 43 percent of the final orders issued contained eviction
clauses (indicating the level of violence had been quite severe). The
criminal courts remained far more accessible to victims of domestic
abuse.

Enforcement of Orders. A major factor in the efficacy of restraining
orders, enforcement can take the form of an immediate police
response and arrest of the batterer or can entail filing of contempt
charges by the victim, thus commencing a court hearing. Pennsyl-
vania's was the only legislation to specifically provide for the arrest
of the violator on probable cause even when the violation is not wit-
nessed by the police.

Once a final protective order was issued, the police had to be
informed of its existence. Entering the order in the police computer
proved routine, but there were delays in giving the police instructions
about arrest and charging procedures. It took six months to issue a
revised police directive detailing the Protection from Abuse Act.

The directive proved too cursory, and the project prepared an elab-
orate procedures manual. By the close of the project, the manual had
still not been implemented. The result was that, despite the legis-
lative mandate, police in Philadelphia were sporadic in their enforce-
ment of protective orders, as revealed in informal reports from clinic
clients.
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Impacts
Tjne:re are three perspectives from which project intervention in the
civil courts/restraining order process must be examined:

e Svstem impact-~implementation of new or changed discretion-
ary practices in case handling;

. 'Legislative impact--the creation of new or alterations in exist-
ing legislation as a result of project efforts; and

e Impact on the criminal justice system~-the effect of civil
remedies on the criminal courts.

System Impact. Two of the programs. Philadelphia and Miami-DIP,
had concrete and probably lasting effects on the civil court system.

Philadelphia:

o Emergency protective orders--As a result of the project's
lobbying efforts, the presiding judge of the Court of Common
Pleas issued an administrative order effectively altering the
Protection from Abuse Act to enable lower court (Municipal
(,,‘,ogrt) judges to serve as Common Pleas judges for the purpose
of issuing emergency protective orders on weekday nights.
Prior to the new ruling, emergency orders were only available
on weekends, and a victim beaten on a week night was obliged

todwait for a week to ten days before receiving a protective
order. '

e Centralized representation and legal counseling--The project's
Legal C;llnxp provided a central location to which all victims of
domestic violence could be referred for advice, filing of papers,
and legal representation.

Miami-DIP:

o Drafting new procedures--The project formulated and coordin-

atgd procedures for the courts and police to use for restraining
orders. ‘

e Restraining order service--The project screened victims

wishing to obtain restraining orders and helped them through
the court process.

While these procedures and services were at best a qualified success,
they constituted the beginnings of legislative implementation. -

Legislative Irnpgct. In two states, Vermonrt and Florida, project staff
and board members were active in efiecting legislative changes that
were enacted-during the demonstration program. The Vermont legis-

6~ 85
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lative changes, significantly more powerful and broader than previous
provisions, eliminated the requirement of concurrent divorce action
and made ex parte orders available. The changes in the Miami legis-
lation were far less comprehensive.

Impacts on the Criminal Justice System. Implementing civil
protective législation held the potential for two primary impacts on
the criminal process: (1) it could deflect victims from prosecuting
batterers, and (2) violators of protective orders could enter the
criminal courts.

. Pecreased Criminal Prosecution of Batterers—-The only project to
nave a concerted effort for civil relief and prosecution was Phila-
delphia. Comparison of two years of data show that there was a
non-trivial decline in the percentage of spousal private criminal
complaints during the year in which the project civil legal component
became operational. This change can be attributed in part to
screening practices by which virtually all married victims were
referrea to the legal clinic. However, any victim who was dissatis-
fied with the civil remedy was told about the criminal process and
helped to file a criminal complaint. In practice, very few victims
exercised this option. This evidence points to a possible longer
range effect of civil measures recently enacted throughout the
country.

¢ Prosecuting Violations of Orders--In those states with protective

legi§lation that specifies that the violation of 3 protective order is
a misdemeanor (see table 6-15), the case is effectively removed
from the civil to the criminal system for prgsecution. Even where
the viclation is not a misdemeanor, contempt proceedings could
r.esult'in criminal court involvement. In practice, prosecuting for
violations of protective orders was problematic across sites.

In California, for example, willful and knowing violation of orders
under the Domestic Violence Prevention Act and the Family Law
Act (d‘issolution of marriage, separation and annulment proceedings)
Is @ misdemeanor punishable by six months imprisonment or a
maximum fine of $500 or both. Despite this available sanction, the
S.anta Barbara district attorney was initially unwilling to prosecute
violators of restraining orders. He later reversed his stance, but
there is ;vo record of the number of such prosecutions.

/
In Pennsylvania, the PAA specified that violations be tried in family
court as indirect criminal contempt. Due to a lack of attorneys to
represent women, the Philadelphia special prosecutor circumvented
tl:'lls mandate by instructing police to charge violators with substan-
tive acts, thus enabling her to initiate criminal proceedings.

O AN
¥
o

LAW ENFORCEMENT

The experiences of these ten family violence projects illustrate how
difficult it is to get police to criminalize domestic violence, i.e., to
treat it in the same manner as nonfamilial assaults. Similarly, police
documentation practices are impervious to change in the abserice of
legislative or comparable mandate. Procedural changes, however,

are easier and potentially less volatile to effect than attitudinal
changes. Shelter projects were able to establish cooperative relations
with police with relative ease since, if for no other reason, they
offered police a viable and concrete victim option. Finally, a decrease
in repeat calls to police is evidenced when victims are assisted by
special domestic violence services.

CRIMINAL COURTS

Special prosecutors are most effective if they are in a special unit
with support staff. Contrary to common myths about the impossibility
of prosecuting these cases, special domestic violence prosecutors can
reduce attrition and acquittal rates in spousal abuse cases. Moreover,
advocacy and victim/witness services "mark" domestic violence cases
as serious and improve case handling. Diversion programs are
critically influenced by their institutional auspice and credibiiity
among system agents. Absent prior diversion system and/or staff
experience with such programs, diversion projects are extremely
difficult to implement.

CIVIL COURTS

Implementation of civil domestic violence legislation is very difficult
due, in large part, to the multiplicity of justice system linkages

6-47
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requ1red Furthermore, features of the legxslauon itself can present
sévere barriers'to its implementation. Finally, the recency of such
legislation and the concomitant period needed for interpretation and
action to "filter down" to community agents impeded the ability of -
the projects to effect changes within this arena.
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7 Institutionalization Of Famlly
Violence Services

This chapter develops two distinct yet interrelated themes: (1) the
ways in which services for victims and perpetrators were implemented,
changed and institutionalized, and (2) the factors influencing organ-
izational development of the family violence projects over the funding
period. Earlier evaluation reports (Fagan et al., 1980) documented

the numerous obstacles the family violence projects encounterad
during the 1m,txal phases of operation. The details of local constraints
on the projedts' services and a close examination of the process of
institutionalization are provided in the case studies. This chapter
highlights the key factors affecting organizational development and
service institutionalization in the ten projects studied in depth and
relates tfiese to the outcomes of the projects followmg cessation of
federal funding.*

The first section of the chapter examines the services offered by the
projects, beginning with a review of the type of services offered and
the evolution of these services over the life of the projects. This
section explores factors mfluencmg changes in the services and
presents information on which services survived termination of grant
funds. This analysis contributes tc an understandmg of the strategles
used by projects to incorporate their services into the local justice
and social service systems.

The second section identifies the major variaﬁk\[&es affecting the develop-
ment and institutionalization of the family violence projects. The:
section begins with a discussion of the organizational models of the

- projects and reviews changes ifs the models over the course of federal

funding. The following variables had a major zmpac% on the history of
the partlcular pro;ects. ability to establish "domain" (an area of

*Information is current as of the summer of 1980, approximately

~ six month= following termination of LEAA support.
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acknowledged expertise), project leadership, organizational issues,
sponsorship, ideology and resources. These factors are discussed for
each of the projects.

As the case studies illustrate, there is no correlation in many cases
among successful implementation of the project as a viable, well-
functioning organization, the outcomes of institutionalization of
project services and continuation of the organization. Several of the
projects which had considerable difficulty defining their service
domain and functioning as an organization were nonetheless able to
secure continuation funding. Most services which survived into the
final year of funding were continued by subsequent funding streams.

It is important to emphasize in this chapter the many differences
which existed among the projects. The projects varied in organi-
zational structure, type of and relationship to sponsoring agency,
services offered, project leadership, available resources, and the
environment of other service and justice agencies in which they
existed. While such differences constrain our ability to generalize
across projects, this analytic framework nevertheless provides a
perspective from which policy and program implications can be drawn.
The policy implications discussed in the summary will focus on those
factors which facilitated or prevented implementation of services
and which helped or hampered organizational functioning.

The Institutionalization of Services

OVERVIEW

Over the course of the Family Violence Program, the direct services
the various projects offered evolved and changed. A number of the
services grant writers had planned failed to begin in the first year
and were eliminated by Year [I. The content of all the services
changed over the course of the projects' life. These changes took
place for a number of reasons:

e constraints and pressures from outside agencies (police, courts,
social service, etc.);

e explicit guidance and direction from the federal grant monitor;
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e constraints from LEAA program goals;
e influence from the local sponsor;
e expressed victim needs;

e increased knowledge and sophistication in dealing with domestic
violence victims.

Sponsors, local agencies and the federal government all directed and
channeled the family violence projects into what they considered
appropriate directions. Sometimes the pressures arose from "turf"
issues where the family violence projects were seen as impinging on
the prerogatives of other agencies. This was especially acute when
the family violence projects attempted to work in conjunction with
the police (see Cleveland and Miami-DIP case studies). In other cases,
agencies curbed the scope of the projects' activities. For example, in
Philadelphia the Family Court succeeded in curtailing the number of -
cases the project brought to court. The federal grant monitor also
exerted a good deal of control over the scope of activities. An
instance of this can be found in the diversion programs. Many of the
projects wished to include batterers, who were not under court
mandate, in their counseling groups. The grant monitor would not
authorize project funds to be spent for non-divertees. The grant
monitor also played a direct role in reshaping the direction of the

New York City and Cleveland projects.

The wide scope of the LEAA program goals also affected service
development. The projects were constrained from focusing all their
attention and resources on direct services as they were obliged to
work simujtaneously on outreach and training efforts despite limited
funding. The projects with a social service orientation were continu-
ously urged to give attention to linkages with the criminal justice
system.

. Growing knowledge and expertise in the area of domestic violence

also led to the alteration of services. Most staff had had little or no
prior experience with domestic violence victims. The programs them-
selves were created using experimental treatment or service delivery
models and were designed with flexibility in mind. Thus services

were altered over the course of the funding cycle. One major impetus
for change came from the domestic violence victims themselves; the
project clients were quite explicit in demands for additional or
different sorts of services.

Tables 7-1 and 7-2 summarize the results of the attempts to imple-
ment and continue services during the term of the LEAA funding.
Certain services-~diversion, police crisis intervention, and special
prosecution--proved quite difficuit to implement. Police crisis
intervention caused such extensive implementation problems that all
attempts were eventually abandoned. Other services, once imple-
mented, were dropped in favor of more appropriate or simply more
workable alternatives.

7-3
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P Table 7-1
‘f \:. { Direct Services—-Implementation (Year One)
N Police
v Victim Civil Crim. Special Crisis o
i Shelter Counslg. Advocacy Advocacy Prosec. Mediation Intervent. Diversion
| New York City + + "
. +
Brattleboro + + + + , ‘
: Safespace + +
. Cleveland + + "
Fayetteville + + + + :
| salem + + + + + (+)
White Plains + +
Miami--DIP + ‘ (+) ‘\:‘»-.«,(T)
‘' Philadelphia + + S : . +
Santa Barbara [+ [+/ o + +
+ = service implemented and delivered to clients
. (+) = service attempted but not fully operationalized
( '/ = service not included in evaluation
Table 7-2
: - Direct Services—Development (Years Two and Three) |
’ Police
Victim Civil Crim. Special Crisis ) .
Shelter Counsig. Advocacy Advocacy Prosec. Mediation Intervent. Diversion
New York City + + .
~ Brattleboro + + + +
Safespace + +
+ *
Cleveland + (%) * () (+)
x Fayetteville + + + + o o +’
Salem + + + + () +
' *
White Plains + + | . /*/
' TN +
- Miami--DIP + * «, ‘ , > B
Philadelphia + + o : | +
| /+/ * * Q) B +
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Mediation, for example, emerged as an inappropate intervention with
most domestic disputants and was dropped in the second year. Several
of the projects replaced special prosecution efforts with other services.
Finally, some of the projects added civil and criminal advocacy efforts
as well as additional counseling services as the need was manifested
during implementation.

Beyond implérnentation delays, additions, and deletions, virtually all
services evolved substantively as well. This evolution and the factors

- that influenced it are examined below for each major service.

SHELTER

Five of the ten case study projects offered shelter services to victiins
of family violence--Brattleboro. Miami-Safespace, Fayetteville,

Salem and Santa Barbara.* Of these, only Brattleboro did not survive
the termination of/federal funding. Three areas--childcare, shelter
internal manage(nent, and counseling--emerged as common problems
for all the prajects. As discussed below, most of these problems
stemmed from lack of experience both with the difficulties encountered

by victims emerging from a battering incident and in managing a
group-home environment.

Management

The amount of time and eifort needed to manage the daily activities
of a shelter had been severely underestimated by project planners.
Little thought was given to organization of such basics as cleaning

the shelter and preparing food; most planners had assumed that clients
would be able to handle such matters with little structure or super-
vision from staff. Such optimism proved unfounded and, over the
course of their development, all of the shelters evaluated moved
toward a more strictly managed environment. Rules solidified and
procedures became more defined.

Staff roles within the shelter were also restructured, especially in the
Brattleboro and Salem shelters which were orgénized originally as
collectives with shared decision-making’ responsxblhtxes Both evolved
toward a hierarchical structure with roles and tasks more strictly

[
*The Santa Barbara shelters were not included in the URSA Institute

evaluation as they were not funded by LEA/\
=
K(\_//’/
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delineated after undergoing a similar management crisis at the end of
the first year. In both cases, staff had neglected shelter living
conditions in their preoccupation with other project activities,
including fundraising for grant match-funds. Staff resolved the crisis
by allocating more time to the shelter and creating more structured
staff responsibilities for shelter management.

Fayetteville and Miami-Safespace also underwent shelter manage-
ment shifts in the early part of the project and ultimately found
experienced managers for the shelters.

Counseling

All the shelters experienced problems in providing responsive therapy
for sheiter clients. Overworked staff found it difficult to make time
for counseling sessions. Moreover, a short-term treatment model
suitable for clients in crisis was difficult to construct. Brattleboro
staff found it problematic to refer shelter clients to therapists at
local mental health agencies whom they saw as having "blame the
victim' viewpoints. Ultimately former shelter clients in Brattleboro
formed their own peer support group which later evolved into a
separate organization to provide peer counseling to battering victims.

In Salem, staff underwent a change in attitude toward counseling.
Initially they decided not to include counseling services in the shelter
as they reasoned that simple removal of the woman from the battering
situation would be sufficient. However, in response to client requests
for counseling, such services were instituted in the second year.

The development of counseling methods is discussed in the following
section, "Victim Counseling."

Child Care

- Only one shelter planner had foreseen the need for special staff to

work with and counsel children. All the shelters soon found that the
child residents (whether or not they had been directly involved in the
battering episode) were agitated and needed special attention. The
adult clients, themselves in a state of emotional crisis, were often
unable to provide the attention: their children required. Some of the
shelters were able to hire additional staff to work with the children,
while others were not able to secure the extra funds.

i i,
i
g

VICTIM COUNSELING

Victim counseling was the most pervasive and widely utilized service
in the family violence demonstration projects. The projects offered
three distinct types of counseling services: hotline counseling, option
counseling, and various forms of therapy. Although all projects
counseled victims in some fashion, not all provided each type (see
table 7-3).

Table 7-3
Counseling Services by Project

Hotline Option/I&R Therapy

New York City X

Brattleboro X X X
Safespace X X
Cleveland . X
Fayetteville ' X X
Salem X X
White Plains X

Miami--DIP X
Philadelphia X

Santa Barbara /X/ /X/ X/

/X/ = Service not included in evaluation.

Hotline

Three of the shelters (Salem, Safespace, and Brattleboro) offered
hotline assistance to victims of family violence. However, the shelters
found that providing this service contributed to staff and volunteer
burnout. This was especially true for Miami, where hotline staff
worked nights for low pay and little opportunity to advance. The
hotline, nevertheless, proved an essential service in that it enabled

the project to intervene during the actual incident and arrange for

the victim to be transported to the safety of the shelter.

Option Counseling
Option couns2ling spanned the gamut from crisis intervention--when

a client came to a project office in an extremely agitated state--to
information and referral (I&R) provision. I&R involved discussing
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services and service providers with the client and either setting up an
appointment for her or providing her with names, telephone numbers
and addresses. Often an I&R session would turn into a crisis counseling
session when the client became distraught over her situation.

Projects which were not initially conceived of as counseling projects
were obliged to turn, at least partially, toward providing such services.
In White Plains, for example, the project was originally oriented
strictly toward prosecution of batterers. Staff soon found that

women who were unable to prosecute (either due to the merits of the
case or their own personal desires) nonetheless needed help. The
project developed I&R capacities and networks in accordance with

the demand.

The New York City project was originally designed as an advocacy
project to inform victims of the full range of civil and criminal
recourses for domestic violence victims and to actively assist with
the civil or criminal judicial process. Stymied by recalcitrant court
personnel, the project direct services evolved into an information and
referral service and option counseling.

The services provided by the Philadelphia civil Legal Clinic staff and
criminal paralegal also changed over the course of the project. Prior
to LEAA funding, volunteers had provided social service oriented
option counseling to victims who sought assistance from the District
Attorney's office. Once the grant began, the options counseling took
on a more legal-options orientation. During the second year of the
grant, there was a return to including social service options in the
counseling. This was due in part to a growing skepticism on the part
of staff of the efficacy of legal remedies. Social workers from
another agency were stationed in the Legal Clinic in the second year
and provided crisis intervention as well as option counseling.

In Brattleboro, project staff maintained office hours for drop-in
clients and were available at all hours for crisis calls and visits to
clients. These services continued throughout the term of the grant.

In Fayetteville, counseling services were offered out of the project's
central office. Counseling ranged from option counseling to more
therapeutically oriented sessions. The option approach developed in
response to client need (see discussion below).

Therapy
The two Miami projects, Brattleboro, Fayetteville and Salem

(beginning Year II) all offered counseling or therapy services to project
clients,
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Two of the projects, Fayetteville and Miami-DIP, had planned
extensive therapeutic interventions with both victims and batterers.
The Fayetteville project found that it had to drastically readjust its
model of therapy to meet the short-term crisis needs of battered
women. According to the director of that project:

The philosophical underpinnings of counseling as it is tradition-
ally practiced is to make people well. We learned quickly that
we could not do this for our client population. What they
requested and what we provided was information and options
regarding ways to stop the violence. Counseling under these
circumstances becomes an evaluation of the client's situation
and an assessment of her service needs.

Thus, in Fayetteville counseling goals and expectations were scaled

down. The project found that a very small percentage of its female
clients actually entered into a multi-session therapeutic relationship
with the counselors.

The DIP project was able to conduct more intensive therapy, although
directed toward batterers as well as victims. This project had originally
envisioned that it would have a subcontracting arrangement for
therapists who would train its counselors. However, after the first

year it became apparent that a permanent staff with more sophisticated
therapeutic skills was necessary, and such therapists were hired
directly. DIP expanded its counseling services in the final year to
include abusers groups and victims groups. The type of therapy varied
with the skill of the counselor and the need of the client; however,
medium-term counseling with a goal of achieving personal growth

was the most extensive therapy offered. Staff did not attempt long-
term therapy, nor did they focus on characterological change.

As mentioned previously, the Salem and Brattlebaro projects in
response to client demands provided more therapy than they had
originally envisioned.

CIVIL COURT ADVOCACY

Seven of the projects--New York City, Brattleboro, Safespace,
Miami-DIP, Salem, Fayetteville and Philadelphia--provided some

form of civil advocacy. Although all of these projects provided
assistance with protective orders and made referrals for divorce and
child custody issues, the degree and type of involvement varied
considerably. (Civil advocacy is discussed at length in chapters 3 and 6.)



For most of the projects, civil advocacy changed over the life of the
project. In New York City, where civil court advocacy was the
central focus of the project, civil court staff thwarted the project
from providing the planned civil/criminal options counseling.
Following a brief attempt at advocacy and court accompaniment, the
project became an I&R service. The Philadelphia project, designed to
provide legal assistance to victims seeking restraining orders,
complied with pressures from the family court to keep down the
numbers of clients for whom it filed protective orders; its role turned
from pure advocacy to a screening function. Philadelphia was also
obliged to represent clients in court as the availability of legal aid
attorneys diminished. In Brattleboro and Miamni-DIP features of the
domestic violence legislation itself limited the extent to which it
could effectively be used. Miami-DIP expended a great deal of time
developing procedures for the issuance and enforcement of restraining
orders; by the close of the grant funding, these procedures were just
beginning-to be utilized.

Fayetteville also became involved in the civil process: it retained an

attorney in the second year to aid victims to obtain restraining orders.

The project's paralegal gave information on divorce and child custody

"and made referrals to attorneys.

Salem was the only project whose advocacy role remained as imple-
mented. Advocates from the Salem project accompanied women to
court and aided them to complete the forms needed to secure a
restraining order.

CRIMINAL JUSTICE ADVOCACY

The Philadelphia, White Plains, Brattleboro, Cleveland, Fayetteville
and Santa Barbara projects all gave assistance to victims who wished
to prosecute batterers. At the beginning of the Family Violence
Program, the Philadelphia project was the only one with a staff
position designated solely for advocacy in the crimina! justice
system. The Philadelphia criminal paralegal's job was to guide victims
through the filing of private criminal complaints (for misdemeanor
non-arrest assaults) and the pretrial hearing. Over the course of the
Family Violence Program, other projects began to designate staff for
similar functions and the Philadelphia project itself obtained another
part-time advocate to aid victims with felony prosecutions.

In Santa Barbara, the special prosecutor position was eliminated
after the first vear (see below) and in its place two positions for
paralegal prosecution advocates were created. They counseled

victims who wished to prosecute and accompanied them through
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court hearings. Fayetteville's paralegal was originally supposed to
facilitate implementation of the diversion program. However, when
that program failed to start in Year I, the paralegal began to devote
attention to victims who wished to prosecute.

The Cleveland project became involved in the criminal courts only
during the last year of LEAA funding. They provided advocacy
services for prosecution cases referred to them from the Victim/
Witness Program. Originally designed as an early intervention
program (i.e., aiding victims prior to their involvement with the legal
system), the Cleveland project was obliged to move into victim/
witness work when the requisite client numbers failed to materialize
for early intervention efforts.

Paralegal staff from the White Plains project counseled victims who
decided to prosecute. They explained court procedures to them
although they did not do court accompaniment work.

Overall, the family violence projects found that. much of the advocacy
work with victims involved in the criminal courts revolved around
explaining their rights and options, informing them of exactly what
the court process entails, and giving them emotional support through
court appearances. In the experience of some of the projects, such
assistance to victims proved more effective than had special
prosecutors.

SPECIAL PROSECUTOR

At the inception of the Family Violence Program, four of the projects
had special prosecutors. However, by Year II, the special prosecutor
was dropped from the Salem and Santa Barbara projects. Both of
these projects made the decision that grant resources could be more
productively used in other areas. Low caseloads and difficulty in -
obtaining convictions contributed to the decision to drop the special
prosecutor from these projects.

However, these problems were overcome by the White Plains and
Philadelphia projects where techniques for screening clients were
developed and winnable cases constructed (see chapter 6 for details).
These projects learned that complaining witnesses had to be properly
prepared for the court experience and carefully briefed for testi-
mony. As discussed earlier, the fact that the Philadelphia and White
Plains project were sponsored by the District Attorney's Office facili-
tated case handling procedures and helped guarantee sufficient client
liumbers.
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The Cleveland project initially focused on mediation as a way of

stopping violence between disputants. However; the mediation

procedure was curtailed and finally eliminated when it was found that"

clients were not receptive to it. The project found that the strong of the servi hi Ay

emotions and overall relationship arising in battering situations were d thi rvices which were implemented and carried into the second
and third years of the projects received continuation funding. This is

not amenable to the rational process of mediation. The project also : - consi . s e A S .
o c e A sistent with the findings in chapter 6, that policy impacts in the
learned that mediation agreements were difficult to uphold in light of justice system occurred primarily in the projects' first year.

the great power differential between victim and abuser. | Obviously, the survival of projects and their impacts in their early

years are critical. However, as discussed in the next section, the
continuation of services was related to the organizational development
and fate of the projects.

POLICE CRISIS INTER VENTION , Table 7-4

’I'e.zble 7-4 shows the array of direct services which were institution-
alized following termination of federal funding. With the exception
of the Brattleboro project and the Philadelphia special prosecutor, all

Direct Services—Post-Federal Support

Both the Cleveland and Miami-DIP projects planned joint domestic
violence crisis intervention with the police. Miami-DIP intended to

have trained crisis counselors accompany police to the scene of a ) Police
domestic violence incident, while the Cleveland project wanted to . . Special  Crim. Civil Victim Crisis
have hot-line counselors stationed in the police radio room to counsel Shelter Diversion Prosec. Advocacy Advocacy Counslg. Mediation Intervent.
abuse victims calling for police assistance. Due to turf disputes e .
2 between the police and the projects (detailed in chapter 6), both ¥ 3:’ York City ; + +
attempts to do this sort of crisis intervention met with failure. 1 Attleboro / () B / /
Safespace + + +
Cleveland + + N + (+) ()
DIVERSION : Fayetteville + + . . N
Salem + + (+) + + +
Of the five family violence projects (Miami-DIP, Fayetteville, Salem, . White Plains + + + +
Cleveland, and Santa Barbara) which successfully implemented a Miami--DIP ; . . ()
diversion counseling program, only Miami-DIP and Santa Barbara . .
were able to implement their services from the beginning of the grant. j Philadelphia () / + + +
The other programs experienced considerable delays in creating referral Santa Barbara - + (+) . . N

links with the courts. ;.

After experimenting with a number of counseling strategies, the

¢ ¢ : + = service continued
projects found that a short-term behaviorally oriented therapy ' / = service discontinued at end of federal program
focusing on achieving discrete goals proved most effective. As . - (+) = service dropped earlier «
discussed in detail in'Chapter 6, the projects had difficulty keeping : () = service never implemented
control over abusers who did not fulfil] the terms of their diversion "
agreements. 2
The White Plains project introduced an innovative program by linking |
- with another agency to which diversion cases were sent for counseling. , { } ;o
2 ro 7
g : SR | N
.\1" : %::"’ = ' -
S e ; b3
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Organizational Development
and Continuation

As noted in chapter 3, there were three different organizational
forms:

e Subcontractor/interagency coordination model. These projects
were characterized by a central administrative unit which

managed direct service subcontractors located in other agencies.
The Miami-DIP and Philadelphia administrative units managed ..

newly created services while Santa Barbara administered a
combination of pre-existing and new services.

e A new, nonprofit organization. Salem and Brattleboro were
both newly created organizations. However, in Brattleboro the
project was the offshoot of an existing women's center.

e Special unit/project in an existing agency. Social service and
criminal justice agencies created (or continued) snits and special
projects in response to the family violence funding. Miami-
Safespace, Fayetteville, White Plains, New York City, and
Cleveland were all formed in this way.

The organizational forms were designed in response to the LEAA goal
cf "demonstration of an effective mechanism for (inter)institutional
coordinatien." Therefere, the configuration of organizational types
represents an attempt to conform to the expectation that the family
violence projects would play a brokerage role between agencies.

All three of the organizationaj types encountered difficulties during
the start-up period; however, the subcontrdctor model proved the
most problematic. Ultimately, the subcontractor organizatiors
changed to resemble a conglomeration of semi-independent units
(Santa Barbara, Philadelphia) or else eliminated some of the sub-
contracted services and began to function as a domestic violence unijt
within an agency (Miami-DIP),

Organizational changes occurred over the life of the LEAA funding
and immediately following the cessation of federal monies. Table 7.5
below shows the original organizational form of the family violence
projects, and table 7-6 illustrates the post-LEAA form. Only half the
projects kept the same organizational form after the termination of
federal funds. However, with the exceptign of Brattleboro, all the
family violence projects successfully maintained thermiselves after
federa! funds ceasad. ’

7~ 14

Table 5-5
Original Organizational Form

Subcontractor Unit of Agency Independent
New York City
Brattleboro
Safespace
Cleveland
Fayetteville
Salem X
White Plains . X ‘
Miami-DIP X

Philadelphia X

Santa Barbara X

X

XXX X

During the implementation and subsequent development stages, a
number of facturs emerged which proved central to the success of

the pr:jects and affected their continuation once federal funding
ceased.

Table 7-6
Organizational Form--Post-LEAA Funding

Services
Dispersed Unit of

_ within an Original Unit in Inde- Sub-
Agency Agency  New Agency pendent contractor No FVP
New York City X
Brattleboro X
Safespace X )
Cleveland X
Fayetteville X
White Plains X X
Miami-DIP X
Philadelphia X S
Santa Barbara X X
7-15



Among the most criticai factors were:

e Problems with the organizational model
e Successful establishment of a "domain"*

e Project leadership (including issues of planning, fundraising,
internal management, and linkage development)

- e Sponsorship
o. Ideology
e Resources

The influence of each factor on organizational outcome is discussed
below.

THE ORGANIZATIONAL MODEL

The three organizational types--subcbntractors, lnde‘bendent non-
profits, and the special units (within larger agencies)--all dealt with
issues particular to their form of organization.

Subcontractor Projects

Two of the subcontractor projects met with the most organizational
difficultiss. In neither Philadelphia nor Miami-DIP were agreements
between-subcontractors and sponsoring agencies fully elaborated in
advance. Conjequently, questions of subcontractor autonomy and the

-authority of the project administrator led to months of bitter

disputes. The attempt to create and implement new services was

particularly difficult in the absence of clear leadership and direction.
Both projects were plagued by questions of authority: was the director
the administrator or merely a coordinator of services and activities?
In Miami-DIP, the higrarchy problems eased following the resignation
of the first dxrector. However, the Philadelphia project never
resolved these issues, and the project was plagued by lack of internal
coordination‘and much duplication of effort between the components.

. Partly as a result of management problems, the range of services in

A . ,
~ £

*"Domain" here refers to specific areas of competence claimed,
tasks performed, and services rendered by an organization.
Established domain refers to the recognition of a pmJect's area of
competence and services by most of the other agencxes ing pro]\ct's
operating environment. See: Cook, 1977; Levme and' White, 1961;

Benson, 1975. - ;
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both Miami-DIP and Philadelphia was curtailed over the course of the
grant.

The Santa Barbara project had a less ambitious role planned for the
administrative unit, and many of its service components had already
been operationalized prior to the federal program. The role of its
administrative unit was diminished in the second year of the grant in
anticipation of spinning off the components.

The resolution of the subcontracting problems had consequences for
the final organizational form of these family violence projects.
Santa Barbara's dispersion of project components was by design: the
administrative unit was phased out gradually over the course of the
grant and each of the components became independent. In Phila-
delphia the subcontractors each functioned fairly independently;
however, only the legal clinic and the criminal paralegal obtained
continuation funds under the auspices of the subcontractor. Miami-
DIP continued as a subcontracting project, but func ioned as a single
unit.

Independent Nonprofits

Very different Kinds of organizational issues confronted Salem and
Brattleboro. Sponsored by feminist constituencies, both projects
incorporated ideas of collective management and minimal role differ-
entiation into the design of the project. Over the course of the
fundmg period, the projects moved to a more hierarchical structure

and a stricter dxfferennanon of roles and duties. Part of the decision

to change in this direction was engendered by the need to maximize
staff efficiency in the face of pressures from <lients and perfor-
mance demands from LEAA. For Salem, this change permitted
effective work on fundraising; for Brattleboro, it led to the resolution
of internal management difficulties and better shelter operations.
However, these changes did not significantly affect survival of the
Brattleboro project (see discussion of "Resources" below).

Special Unit

The five projects that were units of larger agencies faced yet a
different set of organizational issues. These projects had to grapple
with their relationship to their sponsoring agency. The directors had
to steer a course between establishing a separate organizational
identity for the family violence project and maintaining good working
relations with their superiors in the parerit agency, to whom they

~ were tied for resources and legitimacy in the community.

The degree to which this became an organizational issue varied from
project to project but had no significant effect on project develop-
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ment. The only exceptions were Miami-Safespace and Cleveland,
where the project directors were leaders in the sponsoring agencies
as well. This fact facilitated relations with the larger community,
but also contributed to the Cleveland project's failure to establish a
separate identity.

Despite the connection with the sponsoring agency, continuation
funding was not assured for all the projects. White Plains and Miami-
Safespace were obliged to raise'their own funds, and New York City
was assumed by a new agency which changed its service focus.
Cleveland became part of the Victim/Witness program which had
sponsored it and changed its services accordingly.

ESTABLISHMENT OF DOMAIN

An initial, crucial task of the family violence projects was to
dernarcate an area among service providers and justice agencies in
which they were the recognized experts. The experiences of shelters
and justice-related components differed significantly in the establish-
rnent of domain.

Shelters

The shelter components of all projects succeeded in establishing their
domain fairly readily because they entered a service vacuum: there
had previously been no emergency housing for adult battering victims.
Shelter was a noncontroversial service, had a ready supply of clients,
and proved a boon for other service providers who heretofore had no
way of dealing with victims in need of emergency housing.

Establishing domain in this service area helped in large part to ensure
the continuation of ali shelters except Brattleboro's.

Justice-Related Projects/Components

For a number of projects attempting to link services with police,
prosecutors, courts, and/or probation, domain was more difficult to
establish. (Details of these attempts are given in chapter 6.) Both
successes and failures in establishing domain in the justice arena had
important ramifications for organizational development and institu-
tionalization.

Cleveland. Multiple attempts to carve out a service area for
battering victims that would be the sole province of the family

7-13

violence project were thwarted. The project was unsuccessful in
implementing a referral system using the police, in gaining access to
the police radio room to provide hotline services, and in establishing
itself in civil court as a provider of free legal services. In the face of
these failures, the project retreated to the domain already estab-
lished by its sponsoring agency--victim/witness services. In addition
to the impacts on services, this shift had important organizational
ramifactions: the once semi-autonomous project became absorbed by
the Victim/Witness Service Center.

New York City. Given the pre-defined domain of the Family Court,
the New York City project was placed in the unfortunate position of
having to rely on the court's probation officers-~the very persons the
project was created to "police--as its sole referral source. The
project attempted several domain-establishing strategies, under the
direction of federal grant monitors, but ultimately foundered on the
obstacles inherent in its situation. Eventually, the project was picked
up by a new sponsor, the Victim Services Administration, and adopted
a different service model that had proved successful in establishing
domain in other city courts.

Philadelphia. Although the complex of subcontracted services that
comprised the Philadelphia project did not establish a domain, the civil
Legal Clinic component proved quite successzful in so doing. Initially
assured a steady stream of clients from the district attorney's office,
the Legal Clinic was soon inundated as police and social service
providers became aware of its existence. As in the case of the
shelters, the Legal Clinic entered an area in which there was a virtual

* vacuum of services. Its domain expanded further as funding cutbacks

in legal aid services created a need for court representation. By the
end of the national program, the Legal Clinic's exclusive domain
proved a powerful argument in its quest for continuation funding.

Miami-DIP. The pre-trial intervention unit that was to conduct on-
the-scene crisis interventipn in concert with the police failed to

~ establish domain. The Saféstreets police unit with whom the project

was scheduled to work saw themselves as already carrying out the
type of crisis-intervention work that the DIP counselors were
supposed to do. The domain dispute led to the demise of the proposed

joint effort. B

Diversion Components. Domain issues proved critical impediments
for most of the diversion eiforts. Due in large part to difficulties in
establishing domain, Fayetteville and Salem began their diversion

-services late in the course of federal funding. Both were social .

service agencies and experienced problems creating ties within the ,
justice system. Ultimately personal ties with key justice system P
actors formed the linkages necessary for the diversion program. ‘-
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{\{\ Phi!adelphia never :succeed.ed In overcoming domain obstacles: the ‘ ) the special prosecutor was able to marshall a considerable and vocal
project's expertise in treating batterers was never accepted nor was ‘

an adequate referral system created constituency of clients and representatives from other agencies to
nadeq Y ) gain continuation funds.

Santa Barbara, while successful in implementing its diversion program,
ran abreast of domain issues in trying to follow-up on batterers who
failed to attend counseling. The probation department refused to
cooperate and withheld information necessary for follow-up. X PROJECT LEADERSHIP

The most successful of the diversion efforts in establishing a clear
domain was the DIP program. It enjoyed a privileged location in a
unit of the state attorney's office that had already created other
types of diversion programs. DIP's special client area was easily
demarcated, and the necessary linkages already existed.

Project directors ranged from individuals with years of experience in
creating and managing social service programs to persons for whom
the family violence project represented their first management
endeavors. Many of the experienced directors brought with them
valuable contacts from previous positions as well as personal status
within the sponsoring agency. Specifically, we can isolate the effects
of project leadership in the following areas: organizational planning,
fundraising, internal management, and linkages with other agencies.

Prosecution Components. Domain issues proved central to the initial
success or failure of the special prosecutors. Special prosecutors
whose projects were not funded through district attorneys' offices
had difficulty generating a sufficient caseload.-In both Salem and
Santa Barbara the lack of a caseload led to the elimination of the
special prosecutor position in the second year of the grant. In Santa
Barbara, the special prosecutor's salary was converted to funding for
paralegal advocates, a role with an easier domain to establish.

Organizational Planning

The project director's involvement in initial planning l?ad obvious

¢ . . . P ? effects on early implementation. In several projects (for example,

( ‘I'he Whrt'e Pla.ms special prosecuto;- was funded out o.f the dLSt“.Ct Miami-Safespace, White Plains, Fayetteville, and Cleveland) the
attorney's office and was the head of the domestic violence project. { . . . s .
Her position in the District Attorney's Office and the clear support of " fgture project Fhrector tO.Ok part In grant-writing and con;eptuahza-
the project by the District ‘\ttorne); made the creation of referral tion of the project, creating continuity between the: planning apd the
networks virtually automatic ) ' start- up of the program. In many of the other projects, the director

: ! { was hired after start-up and had to begin to implement it as well as

reshape it. In several cases (e.g., Miami-DIP and Philadelphia), the

directors were implementing project designs with which they were

quite dissatisfied.

2
i o

In Philadelphia, first year prosecution efforts were hampered by the
lack of enthusiasm on the part of the individual who held the position.
In Year II, an assistant district attorney with a clear commitment to
the project was hired, and the process of creating a special domestic

. . i Another irﬁ“portant aspect of organizational planning was whether and
violence caseload was easily accomplished.

how the director conceptualized the long-term future of the family
violence projects. Many of the more experienced directors designed
implementation strategies with specific long-term goals in mind.
These goals varied across projects. For example, the Santa Barbara
director followed an explicit strategy of eventual dispersion of project
components as independent entities at the end of the federal program.
By contrast, the Fayetteville director sought to create a model program
with so strong a reputation as to assure its incorporation and continua-
tion by its sponsor, the Department of Social Services. Both goals,
although quite different, were realized in the institutionalization of
the projects.

The Philadelphia and White Plains prosecution efforts met with
opposite results at the end of federal funding: the Westchester project
was picked up locally and the Philadelphia one discontinued. Domain
considerations proved paramount. In Philadelphia, the special
prosecutor and the remainder of the domestic violence project never
coalesced as a unit. The special prosecutor functioned independently
of the rest of the project, and her successes were attributed to her
personally rather than to the project. Thus, when LEAA funding
ceased, the position of special prosecutor was discontinued although !
the individual remained on the district attorney's staff. : z

In contrast, in White Plains the special prosecutor had clearly The directors of Miami-Safespace and Salem also instituted long-term

‘ L . ) S : P . izational planning and survival strategies for their projects.
, established a solid domain for the project itself. When the project RN ; organizai . . = ,
( was threatened with dismantling following cessation of federal funds, t& f’f X fBL?r:gSPrOJects experienced an grderly transition from LEAA to other
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Fundraising

A number of projects were obliged from inception to devote a great
deal of project resources and staff time to fundraising efforts. This
was especially true for the two nonprofit corporations, Brattleboro
and Salem, which had to obtain matching funds for the LEAA grant
from local municipalities and private sources. For Brattleboro, the
leadership of the project proved unprepared for the task: attempts to
raise funds compromised project services but did not secure continu-
ation funding. By contrast, the second director of the Salem shelter
was a skilled fundraiser and directed staff in writing funding proposals.
She was able to obtain a combination of federal and local support to
continue the project.

Good fundraising skills led directly to the successful continuation of .
the other projects. The White Plains project director, when told that
the district attorney's office could not fund the project, was able to
launch a countywide drive that brought the appropriation of special
funds. The Miami-Safespace director successfully employed a combined
public-private fundraising strategy: (1) as part of a lobbying group,

she helped td pass a marriage license tax bill that would fund shelters;
and (2) she secured private donations for the sheiter.

Internal Management

In a number of instances, project directors with little management
experience were hired to manage very difficult projects. Philadelphia
and New York City serve as prime examples in point. In Philadelphia.
the complex subcontractor arrangement was plagued by an atmosphere
of mistrust and political differences and by an absence of clear lines
of authority. In New York City, the original project design had under-
gone major and ill-conceived shifts in emphasis that placed it in
conflict with its main source of client referrals. In neither case were
the project director's experience and skills equal to the difficult
management situation.

All project directors, however, had to deal with the difficulties
inherent in starting new services, conducting outreach and training,
and seeking to work in two very different institutional spheres--
social service and criminal justice. The more experienced managers
prioritized their service goals and concentrated on firmly establishing
one before going on to another. In Fayetteville, for example, the
director focused on implementing the shelter and counseling services,
leaving for year two the diversion program and civil legal services,
which were then successfully established. The White Plains project
provides an example of adept management in response to unforeseen
circumstances. In the face of victim reluctance, the director there
quickly recognized the need to re-order priorities and establish
referral links to social service providers instead of urging all clients
to prosecute.

7-22
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Establishing Linkages

Development of linkages with other agencies for referral‘o.f g:lients
and other joint endeavors was a vital part of start-up activities {:md
of the process of establishing domain. Linkages ensured the projects
a sufficient client load and enlisted the resources of other agencies
for their clients.

The directors of the family violence projects played a ke)f role in
structuring the development of linkages with‘other agencies. They
arranged meetings with heads of other agencies, allocated staff time
to developing contacts, and in general prepared a strategy whereby
project activities such as training sessions and speaking engagements
would serve the function of creating linkages.

Where the direwtors were skilled managers with prior experience in

the area--as in the cases of Miami-Safespace, White Plains, Fayetteville,
and Santa Barbara--such linkages were readily created. These

directors drew on former contacts and allocated the necessary staff

time to pursue a policy that prioritized linkage formation. These

same directors were most adept at using the linkages they had -
developed with other agencies to help them in their efforts to obtain
continuation funding. Other agencies wrote letters and heiped with
political lobbying in support of project continuation.

SPONSORSHIP

The types of agencies sponsoring the family violence projects are
shown in table 7-7 below.

Although sponsorship was a vital factor in the start-up of the project
services and initial linkage building, once these issues were res‘olved‘
and a project domain established, the sponsorship variable declined in

importance.
Table 7-7
Agency Sponsorship

Private Non-Profit Public Agency
Social Service Criminal Justice
New York City Fayetteville Phi.lad‘elphia
Brattleboro Miami-Safespace Miami-DIP

Salem - Cleveland “White Plains
Santa Barbara :
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In terms of project perpetuation, the role of the sponsor varied by
individual project rather than by type of sponsor. In general, sponsors
did not automatically assume fiscal responsibility for the projects.
Only Fayetteville and Cleveland were assumed by their sponsors. The
other projects that remained with their original sponsors were obliged
to generate the major portion of their own funds, although in Phila-
delphia the district attorney assisted one of his project components
to negotiate for continuation funds.

The two independent non-profits, Salem and Brattleboro, met with

different outcomes--Salem finding funding and Brattleboro not doing so.

Thus, no conclusive generalization can be made about the viability of
this form of sponsorship.

IDEOLOGY *

Like sponsorship, ideological factors played a significant role in the
inception of the family violeiice projects and in service initiation but
a lesser role in the continuity of the projects post-LEAA funding.
There were three major ideological issues in play during project
development: feminism, concepts of family integrity, and concepts of
appropriate roles for social service and criminal justice personne].

Feminism

As discussed previously (see Fagan et al., 1980), feminist organi-
zations played a central role in the identification of domestic
violence as a major social problem and were instrumental in urging
LEAA staff to involve the agency in intervention programs for family
violence. Of the ten projects, three--Santa Barbara, Sajem, and
Brattleboro--were explicitly feminist; a fourth, Philadelphia, had
feminist organizations as subcontractors; and a fifth, New York City,
had a feminist orientation. Initially, the feminist ideology created
difficulties in dealings with justice agencies and more traditionally
minded social service providers. However, as project services became
a regular feature in the social service community and as ties to

*As used here, "ideology" refers to the philosophical orientation
that provides a rationale or justification for the goals and activities
of organizations. The orientation contains both an attitudinal and an
action prescription. This definition draws on discussions by Turner
and Killian (1972) and Oberschall (1973).
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individuals within agencies became established, the feminist character
of the projects ceased to be a major issue.

Ties to the feminist community and to domestic violence coalition
groups proved instrumental in obtaining continuation funding. Such
groups formed the lobbying effort for marriage tax to support shelters.
In Massachusetts, a feminist coalition helped with fundraising efforts
for the Salem shelter. Support from the feminist community was also
vital in the perpetuation of services in Santa Barbara.

Family Integrity

Another ideological factor was the value many services providers
placed on "family integrity." Since most projects emphasized victim
safety as their utmost concern, they were continually educating other
service providers about the life-threatening nature of domestic
violence. The family vi¢.ence projects had to contend with perceptions
that their purpose was to split families apart when many social service
and criminal justice personnel believed firmly in keeping families
together. The New York City project was viewed by its host agency,
the Probation Department, as working against the legislative mandates
of the Family Court to "maintain families." Clients referred for
restraining orders were seen as trying to break apart their families,
and accordingly were often referred elsewhere for social services.

The projects varied, however, on the emphasis they placed on keeping
families together when this was an option. The Fayetteville project,
for example, put a great deal of importance on counseling for battsrers -
and reuniting families. This orientation enabled them to work with a
judge who believed in family integrity and saw the project's diversion
program as & way of preserving families.

Social Service vs. Justice Roles

Another ideological issue was the question of appropriate roles for
criminal justice personnel and social service providers when inter-
vening in family violence. As discussed in chapter 6, many police
officers did not see family violence as a crime equivalent to assaults
between strangers. ‘Similar attitudes pervaded other areas of the
justice system as well. :

During the initial phases of the grant, accommodations took place
between justice system personnel and the projects or, when such
arrangements were not forthcoming, the projects abandoned efforts
to work with the'justice system. Therefore, by the time the funding
cycle was terminated the role issues were resolved and did not play a
major part in project continuation.
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RESOURCES

All of the family violence projects were required to match the LEAA
grant through local funds, and the percentage of lo;e}l funds mcreased
over the funding cycle. Projects sponsored by tra.chtxonal agencies
readily obtained matching funds by internal lobbying. thammg the
match was more difficult fcr the independent non-propts, who were
obliged to solicit funds from local governments and private sources.
Problems in raising funds locally contributed greatly to staff burnout
in the Brattleboro project; lack of local resources and l%mLted govern-
ment budgets made fundraising a lengthy and discouraging process.

The paucity of local resources ultimately led to the dgmise of the :
Brattleboro project. The comparatively small po.pglan.on o§ thg county ‘
(33,000 versus 290,000 in Santa Barbara or 1.9 million in Pbxladelphlq)

provided a very limited tax base. The county was also quite poor and

suffered from a high unemployment rate. Vermont has few private

foundations from which to draw support. There was also no special

- legistation, such as in Florida and California, to support snelters from

marriage license taxes.

All of the other projects were able to secure funds‘for continuation
from a variety of sources including foundations, private donors, logal
and state funds, and other federal programs. Cleveland, Fayetteville,
and Miami-Safespace were picked up by their sponsors. Hoyever, ‘
Safespace generated its own private donations qnd also‘recexved funqs
from the state marriage license fee.. White Pla}ns lobble.d for a special
county appropriation of funds. Miami-DIP received cor}tlnuatlonl
funding from federal funds designated to Dade County in the wake of
the 1980 race riots. Salem put together a combination of federal |
(Title XX and Housing and Urban Development) monies axtxdhlocal

Community Mental Hezith funds. Philadelphia's Legal Clinic, the

only part of the project to continue, was funded by the DePar:tment

of Public Welfare. New York City was funded through a victim ’
services program. The Santa Barbara program rece'ived support for its
newly separated componerits from several sources: its paralegals'

were funded by the District Attorney's Office; the shelters received
marriage tax funds; and the diversion services were funded locally
through the Probation Department.

AT
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Conclusions

The institutionalization of the projects and their services depended

on the viability of the services and the organizational success of the
family violence projects themselves. However, as seen in this chapter,
it is more possible to analyze the factors affecting service implemen-
tation than to formulate generalizations about the institutionalization
of the projects. Examining table 7-8, we find that each of the ten
projects has a distinctive profile of factors affecting institutionaliza-
tion. There are a number of reasons for this. The projects were

highly individualized, with no two projects offering the same array of
services. Even among projects with similar services, there was great
divergence in types of sponsors and geographic location. Although

the analysis has isolated those factors affecting organizational develop-
ment and institutionalization--organizational model, domain,
leadership, sponsorship, ideclogy and resources--in every project

these factors assumed different importance in final outcomes.

Despite the difficulty in generalizing about the combination of factors
involved in both project and service institutionalization and organiza-
tional continuation, one major variable stands out: ability to establish
a domain. Establishing a domain set the underpinnings for the projects'
services as well as their ultimate institutionalization in the community.
There were two important aspects to establishing domain which became
salient to institutionalization:

e The ability to establish a credible and well-known identity for
the project in which the legitimacy of domestic violence as an

issue was recognized as well as the project's ability to deliver
services. '

¢ The project had to be perceived as a vital service by criminal
justice and/or social service agencies.

The projects which successfully kept their identity as family violence
programs intact and maintained their service model all established a
strong domain. Two projects, Cleveland and New York City, which
did not establish a clear domain were absorbed in other agencies and
the focus of their services changed. Both were amalgamated into
victim/witness services, a far more curtailed and less focused activity
than they had originally planned. The emphasis on domestic violence
as originally envisioned was marginal at best.
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Viability of Services

Virtually all the services which were successfully implemented
survived the termination of federal funds. The exceptions were the
Philadelphia special prosecutor and the services offered through the
Brattleboro project.

Despite these successes, it is important to reiterate that a number of
services failed to begin and a great many experienced considerable
start-up delays and problems. For example, none of the attempts to
work directiy with police on crisis intervention were implemented.
The failure of these efforts can be traced in large part to lack of
detailed arrangements between projects and police during the planning
stages. A more viable strategy might include a police/family violence
project co-sponsorship.

Diversion services also proved difficult, and in one case impossible,

to implement. Projects experienced problems with developing proper
client flow mechanisms. Analysis of the projects' experience in
diversion endeavors showed that the institutional location of the

family violence project and the existence of other types of diversion
programs were key elements for implementation and ultimate success.
Criminal justice affiliated projects and programs where other diversion
programs existed implemented domestic violence diversion with greater
ease. Once implemented, all of the diversion programs were continued.

Special prosecution efforts were also subject to problems with client
flow and linkage creation. However, projects which had full support
of the district attorney and enough political leverage to ensure suffi-
cient caseloads proved successful. Continuation of these positions
was linked to the overall success of the family violence project.

Success of advocacy services in civil and criminal courts was tied to
the institutional location of the family violence project as well as to
particularities of local legislation and court procedures. Across the
projects two very different institutional locations proved positive for
advocates. Salem advocates were situated far enough outside of the
criminal justice system to enable considerable freedom of action
while paralegals in Philadelphia and Santa Barbara effectively used
their vantage points within the system to the advantage of their
clients. However, where advocates were dependent for referrals,
such as in New York City, their advocacy efforts were severely
hampered. Advocacy also proved to be a service which readily
received continuation funds.

Shelter facilities with their counseling and related services also
proved viable given a sufficient local funding base. The only shelter
not to be continued was Brattiéboro which was-located in a rural,
economically depressed area.
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The Organizational Model

Given the.w§de range of services and the great variety of project
Sponsors, 1t is not possible to declare one organizational mode}
superior to another. However, the difficulties subcontractor projects
expen.enced with project management and service creation make the
effect_weness of this model open to question. Santa Barbara was the
only site where the subcontractor model functioned effectively. This
was largely because most of Santa Barbara's services predated the
LEAA grant. The Santa Barbara project director gave the units
considerable autonomy and most functioned as independent entities.

The evaluation revealed that projects which are units of another
agency need a combination of considerable independence (in order to
develop a domain) as well as the strong support of their sponsoring
agency. The relatively unsuccessful Cleveland project is an instance
in which agency support was forthcoming but not autonomy. The
Fayetteville, White Plains, and Miami-Safespace projects were among
'thelmost successful projects and all were given.needed support by
their sponsor coupled with a great deal of freedom of action.

The fate of the two independent non-profits stresses the importance
of a peed for strong community or coalition backing in order to
continue beyond the termination of federa] funds. The Salem project
was successful in obtaining local support whereas the Brattleboro
project was unable to amass the needed resources.
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: by a federal crime control agency. The diversity of services were
v - analyzed, each representing an attempt to translate the program

: assumptions into a social intervention. The efforts to alter and
improve the justice system's responses to family violence were
analyzed, as were the impacts of these efforts on victims and their

8 K now ! e d g e p P O l i Cy & S | families. The impacts on communities were determined by the continua-

tion of both services and the organizations which provided them.

o o -~
R esearcC h ln F ami I y V | Oi ence The policy implications of these efforts are discussed in this chapter.
: Most federal agencies conduct research through both evaluation and
knowledge production activities, as an aid to policy and program
development. In this chapter, the results of these activities are
translated into conclusions and recommendations to support future
efforts to reduce violence toward women in the home. The discussion
begins with a review of the mission of the Family Violence Program
and the evaluation. Family violence as a social problem is analyzed
* In terms of the knowledge'gained through this and other studies, and
R ' |8 its amenability to justice system interventions is discussed. Issues in
The P ohcy Context . \ ; the development and efficacy of services are identified. Conclusions
‘ i and recommendations include policy, services, and future activities.
4 closing discussion, indeed an epilogue, ends this report.

In American society, the family historically has beep exempted from. Hli \ o .
public scrutiny. Nevertheless, during the post World. War II era, a.nd‘ :
particularly beginning with the Great Sodity in the [960s, the principle

of limited government intervention in families gained accepta