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INTRODUCTION 
i> 

The Fourth National Symposium on Law Enforcement Science and 
Technology was held in Washington~ D.C. on May 1-3, 1972. Like 
the three previous Symposia, it was sponsored by the National 
Institute of Law Enforcement and Criminal Justice of the Law 
Enforcement Assistance Administration. The Fourth Symposium was 
co'nducted by the Institute of Criminal Justice and Criminology 
of'the University of Maryland. 

These Symposia are one of the means by which the National 
Institute strives to achieve the objective of strengt.hening , 
criminal justice in this country through research and devel~' 
opment. The Symposia bring into direct contact the research and 
development community with the operational personnel of the law 
enforcement systems. The most recent accomplishments of "science 
and technology" in the area of criminal justice are presented to 
operational agencies - law enforcement, courts, and corrections -
in a series of workshcps and plenary sessions. The give and take 
of the workshops, followed by informal discussions between the more 
formal gatherings, provide the scholar and resea7ccher with the all 
important response and criticism of the practitioner, ~V'hile the 
latter has the opportunity to hear the analyst B.nd the planner 
present the newest suggestions, trends and prospects for the 
future. In the case of the Fourth Symposium, these opportunities 
were amply utilized by over 900 participants from across the country. 

The specific theme of the Fourth Symposium was "Crime 
Prevention and Deterrence." The content and thl~ work of the 
Symposium must be seen against the immediate baekground of the 
activities of the National Advisory Commission em Criminal Justice 
Standards and Goals, which was appointed several months earlier 
and by the time of the Symposium wa.s deeply· involved in its 
mammoth task. Another major background factor was the National 
Conference on Corrections, held in Williamsburg shortly before. 
More generally, of course, the Symposium was one of many activities 
in the all-encompassing national effort to reduce crime emrodied 
in the Omnibus Crime Control and. Safe Streets Act of 1968, and the 
subsequently established Law Enforcement Assistance Admin:.stration. 

A twelve-member Symposium committee made up of repres~ntatives 
of the Law Enforcement Assistance Administration and the Institute 
of Criminal Justice and Criminology of the University of Maryland 
was responsible for planning and arranging the Program. The 
program, extending over three days, ,,,as organized around three daily 
subthemes which were highlighted in morning plena'ry sessions. These 
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subthemes were further explored in papers and discussions grouped 
around more specific topics in the afternoon workshops. 

The first day was one of taking stock of recent accomplishments. 
Richard A. McGee, President of the American Justice Institute, 
reviewed the progress of the last five years, and Arthur J. Bilek, 
Chairman of the Illinois Law Enforcement Commission, addressed him­
self to criminal justice as a system, the progress made toward 
coordination, and the ills of a non-system. The six afternoon work­
shops of the. first day dealt with recent accomplishments in prevt;ntion 
and deterrence of crime around residences, violence in correctional 
institutions control of street crime, court delay, community involve­
ment in crim~ prevention, and the reintegration of offenders into the 

cOlrdnunity. 

The subtheme of the second day was formulated as liThe Management 
of Change _ Putting Innovations to Work." This is a reference to the 
frequently noted fact that the findings of many research projects all 
too often do not result in operational implementation, in spite of the 
funds energy and competence invested in them. New methods that are 
adoPt~d often prematurely die on the vine, with the old routines 
winning out and continuing on as before. The objective of the 
Symposium sessions was to identify the obstacles to change and to 
explore ways of overcoming them. Thus two papers given'in the, ' 
morning plenary session by Robert B. Duncan of Northwestern Un~velt's~ty 
and John Gardiner of the National Institute of Law Enforcement and 
Criminal Justice dealt, respectively, with attitudinal and political 
obstacles to change. The five afternoon workshops developed this 
theme further by discussing the change process within specific la~T 
enforcement and correctional settings. From there attention shifted 
to the role that public service groups play in the process of change, 
the pilot cities experience, and the diversion of juvenile offende~rs 
from the cdminal justice system. 

The third day of the Symposium was turned over to the National 
Advisory Conullission on Criminal Justice Standards and Goals. The 
daily subtheme was listed as "Future Priorities." More particulal:ly, 
however, this was a series of progress reports on the all important 
activities of the Commission, presented by the Executive Director., 
Thomas J. Madden, and representatives of the Commission's four 
Operational Task Forces on standards and goals for police, the courts I' 
corrections, and community crime prevention. 

Finally, there was a presentation on the management of change 
within tb;;; eight "Impact Cities" - a major program of the Law 
Enforceme )': Assistance Administration - by Gerald P. Emmer, Chairman 
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of LEAA's Office of Inspection and Review. 

By reproducing the contributed papers of the Symposium the 
Proceedings admirably reflect the current intellectual clim~te of 
the crimi.nal justice system in this country. It should be kept 
in mind that the majority of these papers present the results of 
research and demonstration projects - many of them experimental 
and exploratory - which have been funded by State and/or Federal 
agencies and private functions. Thus these papers do not only 
reflect the opinions of their authors, but are also indicative of 
th(? total climate of action, thought, and quest for new solutions 
regarding the crime problem in this country. 

No reproduction of the papers of a professional meet~ng can 
fu.lly reflect the flavor and the total con.tribution of the event. 
l~e questions and remarks from the meeting floor the discussions 
in the workshops, the remarks exchanged in the c~rridors over 
meals, or in the rooms of the participants often represe~t the 
major accomplishment of such a gathering. New face-to-face 
contacts and awareness of things done by others - both individuals 
and agencies - is often the most important byproduct the 
participant takes home with him. This Symposium was rich in all 
of this. ,Close to one thousand persons from allover the country, 
represent~ng all component elements of the criminal justice system 
mingled together for three days under the aegis of a major Federal 
e:fort to do something about crime and delinquency, which have 
r~sen to unprecedented prominence over the last decade. The 
Symposium provided the needed national forum for all those engaged 
in the crime prevention and control effort. 

Peter P. Lejins, Director 
Institute of Criminal Justice and 

Criminology 
University of Maryland 
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Introduction 

MYTHOLOGY AND THE MANAGEMENT OF CHANGE: 
INCONSISTENCIES IN THE BEHAVIOR OF STAFF 

by 

Chauncey F. Bell 
Donald B. Manson 

Criminal Justice Project 
National League of Cities 

and 
United States Conference of Mayors 

An attempt to change inevitably involves personal and 

organizational risks and requires that we face crucial uncertain-

ties: when we deal with human beings, we have to accept the fact 

that ultimately there can be no right answers. The point that we 

want to make in what follows is this: very often, those who are 

charged with responsibility for bringing about change ignore or do 

not sufficiently and honestly address risk and uncertai11ty in their 

efforts to induce change. In ignoring those c.rucial issues, very 

often they behave in ways which appear to have been designed to 

impede change rather than to support it. We are hoping to offer 

some alternatives to those who honestly seek change, and yet are 

terminally frustrated, or who are perplexed by some of the negative 

reactions to their efforts. 
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Let II S begin by describing a "game" that we've seen played many 

times with surprising results. 

'The game :tnvolves a "gamesman" and eligible players. With each 

play, the eligible player has an equal chance of making nothing (i.e., 

losing his stake) or $10.00. He must put down a stake each time he 

plays; and he can play an indefinite number of times. 

There is one other rule: not everyone i.s eligible to play. 

The gamesman determines who can play by asking each person how much 

he is willing to stake before the first time he plays. If he thinks 

the offered stakes are too low, the gamesman won't let the person 

play. 

The game begins when the gamesman asks each person what his 

stake IN'ould be: $1.00, $3.00, $5.00, etc. Invariably, he hears 

a few low stakes ($1.50 or so), and a few high stakes ($'5.50). Most 

people are willing to stake about $3.50. 

And those are very surprising results. Why? Because the game, 

put more simply, is an offer of a guaranteed return of $5.00 on tile 

stake for each play. (If there is an equal chance of making nothing 

or $10.00 on each play and if the player can play for an indefinite 

period, he will average $5.00 per play.) Most of the players staked 

less than $4.50. Yet anything under that amount gives a usurious 

return on the investment. 

Because of the way the game is described, most players tbink 

that there is a real risk in playing. The gamesman could have said: 

how much will you give me on repeated"occasions, if I will give you 

back $5.00 each time. As originally described, the game sounds riskier 

than it is. Now, why do we describe such a silly game here? 
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Almost daily, woe see staff people go int'l.) criminal justice agencies 

and offer "sure things," or very risky pro]2osals to agency heads. When 
f' 

they leave frustrated, they say, "why that old stick in the mud. I 

offered him an answer to some of his problems, and he wouldn't invest 

more than 5 percent of his time for it." 

Most people do not like the risk and will go some distance to 

avoid it. The chance of loss is a poverful incentive to inaction, 

or at the least, hedged commitm~nts. Our efforts in the process of 

\~hal~ge need to address risk and uncertainty directly, not as an unpleasant 

by-product. We cannot affort to sidestep this major impediment to change 

or to fall back on moral outrage, saying "Ain't it awful" that they 

aren' t'!lilling to take the actions ~ know they ought t~ take. 

Most of the roles which we provide, however, create a perception 

of risk and uncertainty in the person to be changed, and rest upon 

assumptions about people which are inconsistent with attempts to 

accomplish change. 

Notice that throughout the following discussion we draw a clear 

distinction between "staff" and "line" personnel, meaning the helper 

and the helped. This is an oversimplification, and not infrequently 

the roles as we draw them are reversed or confused. In addition, 

there are several quite different types of staff. We will continue 

to draw the clear distinction, however, as if it existed that way, 

in order to simplify our major points. 

Figure 1 shows a simplified version of a negative change encounter. 

Note that we are not talking about encounters where the line response 

is positive. There, at least in theory, we have no problem. 
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What role do we cast for the line official presented w'ith an 

opportunity to change? The line official is a recalcitrant, bull-

headed stick in the mud. He is behind the times; he is moved only 

by crises; and he is uninterested in improving himself or his 

agency. He vacillates and compromises; he iridulges in patronage 

and politics. 

Of course, under pressure, we might be forced to admit that 

his agency usually has managed'~o keep its head above water; hG does 

survive most cr.ises; he at least partially commands the respect of 

tens, hundreds, or sometimes thousands of men; and surprisingly 

often, he's a pretty likable guy. 

But his intentions are confused; he is not a professional. 

He's not a well-educated man, and he makes decisions off the top 

of his head. He's technically unsophisticated and that hannot lead 

to excellence; or can it? 

We give this guy a rather limited set of lines with which to 

respond to a sugges ted change. He c-an say: 

1. "We are working on the problem already, and we 
don't want your assistance;" or 

2 .. ~'We don~ t have any problems that are out of the 
ordinary here;" or 

3. "We know what our problems are,' and we know what 
we have to do about them. Now, if you will only 
give us X more personnel and Y more money, we'll 
stop wasting each other's time and get to work;" 
or 

4. "We sure need a new way to go about this ••• but 
your idea is nO damn good, because . • .;" or ... 

Figure 1. A" Change Encoun ter" 

Staff 

[ Proposes Change 

Staff Responds to 
Negative Reaction 
of Line 

Or 

Etc. 

Line 

Perceives Need 
for Change 

Percei ves Risk \ 

Responds Negatively 
to Staff 

Affected b;~ 
Behavior _.----1 



5. "Ain't it awful" that we are in such a sad state 
of affairs; that the courts don't so their. job; 
that the personnel we have are so underqualified; 
that we are so overworked; that we haven't had 
talent such as yours available to us;" this state­
ment to be immediately followed by, "Well, gee, 
it sure has been nice talking to you, and I sure, 
hope you'll come back soon." 

We don't give the guy much credit in this model, and some 

extremely questionable assumptions underlie this characterization. 

What kinds of roles do we cast for the staff participant in 

the encounter? 

He is most often a young, well educated, professional. He is 

aggressive, intelligent, full of insight, energetic, and possesses 

bright ideas. 

Of course, under pressure, we might be forced to admit he may 

also be naive, nosy, and callous. His reach may exceed his grasp; 

or, his life experience may be limited. He may not know about the 

"real world." 

But overall, we know that at least his intentions are good, 

and that he is someone who, if we can tolerate and control him, may 

be able to help. He is the opposite of the political hack; he abhors 

politics; he believes in objective data. That can only be good, can 

it not? 

The range of roles and lines available to the staff man are 

more complicated than those of the line official because he is the 

one who is imposing himself, trying to sell himself, in an encounter 

designed to bring about change. 

6 

Staff Roles. 

Tne staff member can behave in a n~ber of ways with regard 
" 

to change activities. 

1. The professional staff role rests upon a body 
of established information--that which he has learned 
in school and from books. The professional offers 
answers to problems through a collection of the right 
data, analyzed in the right ways. He says, IIIf we can 
resist political pressure and spend our time and money 
in the right ways, then we will really be able to do 
something about your problems," or, "If only they would 
collect the data we need, we would be able to really 
help them." 

2. The reformer is following a semi-religious calling. 
You can see it in his eyes. If only you will follow 
his teachings, he will show you the way. He does not 
trust anyone in the existing structure, because it is 
always corrupt and/or incompetent. He says very little 
and can bl~ arrogant and authoritarian. This is a 
relatively rare staff role, because in a staff position 
it is all but impossible to gain the real power required 
by the role. 

3. The manipulator assumes that if he is just clever 
enough and plans carefully and properly, he can change 
anything. He seeks or develops complex power structures; 
the power to witho1d money, to tie up essential papers, 
or to block access to the ears of powerful politicians. 
He says, "If you want our money, you will do the job 
our way," or with a broad smile on his face, "We really 
want to get your program started. Now, will you just 
answer a few questions?" 

4. The contractor's role is very simple in theory, and 
very complex in actual practice. As the name suggests, 
when implemented successfully, his role is one half of 
an open and honest contract between'two people. The 
contractor agrees to work, with a pre-agreed set of 
ground rules, upon his counterpart's terms. In the 
best sense, this is a political role; the contractor 
says "Scratch my back. Trust me and let me work with 
you on an equal basis. In return, I'll scratch yours; 
I'll work for you." He says, "Give me a call and I'll 
come--not to reform, professionalize or give you the 
answers, but to help in any reasonable way I can, in 
accordance with your instructions." 

7 
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Obviously, this Dr. Jekyll can be a Mr. Hyde, and 
Mr. Hyde can be immoral and can contribute greatly to 
the problems on which he works. 

The important point for the contractor role is that it is inherently 

amoral. There is no inherent~y moral or correct out orne to be expected 

from using the role. The staff person choosing it must explicitly 

acknowledge that the outcome depends upon the wisdom and morality of 

the user. 

On the other hand, the other three roles don't guarantee, and 

usually don!c even cause moral or good results in a change process, 

either. 

Professionalism, in some professions, has come to mean insulation 

from outsiders, excessive attention to personal prestige, and the 

creation of a special language understood only by members of the 

profession. The potential for bad outcomes from the efforts of reformers 

and manipulators should be obvious. 

We hope that these role descriptions have not been too brief, 

too flippant, or too oversimplified for you to see some truth in 

them. This business of change is an old one, and we are engaging 

in it with sometimes new and high-sounding words. In the process 

of the encounter, in the heat of a good fight, we often forget some 

basic things. 

The frequenc,y with which the fi1;'@t three roles reappear, played 

by different people, and the conststency from person to person of 

some of the words and phrasing used in change encounters, suggest 
.... 

to me that there are some underlying assumptions commonly held by those 

playing these roles. 
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Underlying Assumptions of Staff Roles 

Although the following list is not e~haustive, it is meant to 
~ ~ 

be illustrative of staff assumptions that restr~ct staff/line cooperation. 

1. We will begin with the assumption that decision-
makers do not have any ideas, or the capacity to develop 
ideas to get themselves out of their dilemmas. Direct 
and indirect references to the assumption surround us. 
The word innovative is a nemesis to agency officials. 
It means risk, criticism, prior incompetence, and a 
variety of other really troublesome things to the one 
who supposedly needs it. Yet how many genuinely inno­
vative ideas or procedures have been developed in the 
last few years? An example came up in a recent lunch 
with a police chief who is working on one of the 
national task forces: he pointed out, from his 
perspective as a chief of a small department, that 
the basic ingredients of team policing have existed 
in his department for years and are essentially the 
same as those of the old beat cop, who we put on a 
centralized. dispatch system, to improve efficiency, 
a decade or so ago. 

The suggestion is not that fresh ideas aren't 
needed. However, we tend to make a subtle leap in 
logic, from the perception that we need fresh ideas, 
to the unstated, but entirely different assumption 
that we need new ideas because we don't have any ideas. 
On the same first assumption, notice that the term 
needs, .-neaning a line official's ideas, as an ingredient 
in a change process, is generally viewed with scorn. 
It is regressive. Needs are not good, unless there 
has been an objective survey of specific problems and 
a formal analysis of alternatives to these problems 
preceding the statement of needs. 

We suggest that our underlined assumption above is 
most often a poor one; incorrect, insulting to its object, 
and a partial source of the mistrust which line officials 
often have for staff which hold the assumption. To 
believe that there are not many good ideas, hidden or 
otherwise, in agencies with problems, is to increase 
the uncertainty of decision-makers' about how much they 
can trust those who say they wish to help. 
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2. A second commonly held assumption is that 
the present problems in an agency result in large 
part from their making bad decisions, and that 
therefore we have to improve the quality of the 
decisions made, to improve the agency. In extreme 
cases, all ideas from cl line agency are discounted 
before an honeSlt discussion ,wout them has occurred. 
Ideas are discounted be!cause, "he has always been 
wrong to date," OJ:: becenlse, "they haven't done any­
thing right in years.!! This assumption is based 
upon the premise that we are dealing with decision­
makers who frequently arrive at bad decisions, and 
so we n~ed to provide them with skills to make better 
decisions. Most of the time, this assumption is 
incorrect, and more importantly, it is a damaging 
assumption to hold as "YTe are working with someone 
who has the capacity tC) effect change. 

Let's begin with why the assumption does damage: 
We believe that you are wrong; the decisions you have 
been making for years have been wrong; and your life's 
Hork is for naught. How do you feel about that? You 
should be feeling a certain resistance to listening 
to me. Only a masochist would enjoy such treatment, 
whether it is delivered directly, or indirectly and 
inferentially, as so often happens. The assumption 
that someone's problems result from his own bad 
decisions is damaging because it cannot be· ,hidden: 
the line official knows what the person sitting opposite 
him thinks, and so the assumption impedes any honest 
interchange. It increases dramatically the resistance 
of the line official to accepting help from staff. 

We also have said that the assumption was often 
wrong as well as being counterproductive" More often 
than making "wrong" decisions, decision-makers either: 

A. Postpone needed decisions becuase 
of the apparent risk involved; or, 

B. Make basic decisions but fail to follow 
up with a series of smaller but equally 
important decisions needed to implement 
the primary decision; or, 

C. Fall into rigid patterns of decision­
making because of a complex desire to 
avoid ri.sk ("It worked once, therefore 
it ought to work again."). 

Early in his career, I am told that B\ F. Skinner ran 

an experiment in which he provided some individuals with 

a lighted panel with a number of buttons. Each subject 

was told to find the button which most frequently lit the 

light. Unknown to the subj ects, Skin.ner had wired random .' 

chance into the button-light relationships. The predominant 

behavior pattern among the subjects was to go back and 

forth across the buttons, and finding on.e that lit the 

light a couple of times, to settle u.pon that one and 

continuously 'push it. They moved only sporadically 

away from it. 

One Clf the points that we are making he.t'e is that 

inaction is a far more frequent offender than poor action; 

and risk and uncertainty are powerful incentives to 

inactivity. The number of useful and productive decisions 

an experienced and mature deCision-maker, in a supportive 

environment, can make off the seat of his pants is stag-

gering. To make CL decision, to take action requires the 

actor to take a risk, and avoj.ding a decision is facili-

tated by saying wla are uncertain about it; we need more 

data. Such an excuse, however, ignores the fact that we 

will l:dways be un.certain., even after the decision is made, 

if it was the beElt possible decision. 

I have to disgress here for a moment. Many of you, at this point, 

will be saying to yourselves, yes, but what about this guy who I have 

been trying to work with who really does make bad deCisions; who is an 

obstinate S.O.B.; and who really doesn't have any productive ideas 

about how to help h';'mself" The h 1 .... , re are suc peop e, and whel~ you come 
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to work with them in a staff capacity, you have to make a basic 

decision about whether or not you like wasting your time. When 

such people hold real p~wer, they ~annot be changed without first 

wishing it themselves. It is convenient to think that no one but 

one's self is competent, because then we have the whole world to 

reform. The truth is that such people are really rather rare, and 

far more common are mistrustful people who have problems derived 

primarily from sources other than original sin. 

When working for really negative people, the options open to 

different staff types vary considerably. A planner who works with 

agencies to which he does not administratively report has more options 

than staff working within an unyielding line agency. Job security, 

age, pension structures, and the lack of lateral entry in this field 

all act to limit options. Even the most dedicated staff people in 

this position sometimes have no effective choice but to wait, hope, 

waste their time, or give in. 

3. Our third assumption says: There is something 
wrong with a less than wholehearted response to an 
offer of help. The characterization we made earlier 
of the line official is a pretty COUID10n one; the 
most common response of a line official faced with a 
suggestion that he ought to change is suspicion, 
recalcitrance, and a variety of other negative signals. 

The assumption that is problemati'c here is that 
there is something really wrong with someone who 
responds with less than complete openness in a change 
encounter. The man who responds initially to oiltside 
staff with complete openness and total honesty is 
either a thoroughly extra-ordinary human being, or 
quite foolish, or he is putting the staff man on; the 
latter ought to be suspicious. Staff are inconsistent 
when upset, irate, angry, or the like with a less than 
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wholehearted response in a change encounter~ None 
of our commonly understood role definitions allow 
us to respond positively to the perceived risk and 
uncertainty which underlie less than open responses. 
Most of the common responses embody the opposite 
effect: Get some power over the guy so you can force 
him to change; "The S.O.B. doesn't want our help; he 
doesn't think he has a problem; he really doesn't 
want to do a good job." 

Faced with intransig9nce it is all too easy to 
back the line official up against a wall~ or bury'him 
in data showing what a poor job he is doing. After 
all, the staff man usually has the correct answer in 
his bag of tricks, doesn't he? Far more difficult than 
to dig into a bag of tricks is to listen and try to 
help. 

4. A fourth assumption is that seat of the pants 
decisions are inherently inferior, even undesirable, 
because they are not backed up by formal objective 
information. From two root problems we bring our­
selves to a poi~t where we attempt to choose 
between intuitive and objective data. First, because 
objective data ought to reduce the uncertainty we 
have with our answers' correctness, and in the case 
of perfect data--reduce to zero the risk involved in 
change, we naturally gravitate to more data. And 
second, because intuitive judgements incorporate 
unclean components--politics and personal gain--we 
try to substitute objective information. The 
assumption is misleading. 

We have to begin with the recognition that there 
are no singularly right answers in human endeavor; 
we will have to further recognize that the intuitive 
mechanism is far more sophisticated than any analytical 
machinery yet developed. Factual data is extremely 
important; we have to both acquire and use more 
information about what we are doing. Ultimately, 
however, all of our key change decisions are going 
to be made somewhat arbitrarily in the face of 
ultimate uncertainty about whether we are right 
or no. 

It is as unreasonable to use the tools of planning 
and analytical research as our sale guidelines to change, 
as it would be to judge an architect solely by his use 
of dividers, ruler, and compass. 

Perhaps those in staff positions need also to 
recognize a certain exceptional disinclination to risk 
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and uncertainty which usually characterizes those 
of us who choose staff instead of line responsibili­
ties. 

We have a special problem with data in the criminal 
justice field. Because the business of criminal 
justice is so serious, we try not to guess about the 
arrest, trial, and prison. We carry that necessary 
reluctance to operate on less than complete informa­
tion over to planning for the administration of justice, 
where more circumstantial data does less harm. Nearly 
everyone is developing comprehensive information pack­
ages covering all arrests, all prisoners, all trials, 
etc. Almost no one, however, is regularly using 
sampling techniques to develop planning information. 

To postpone action until all the information is in 
may contribute to a series of basic inpediments to 
change itself; it is easier to work on data than to 
work with people on their problems. We need to use 
data more extensively, but let's use it wisely and 
with an eye to its limits, rather than a wish that 
it were better. 

5. Fifth, we assume that duplication of effort is 
wasteful and to be avoided where it doesn't exist, 
and stamped out where it does exist. Consolidation 
of police departments reduces duplication of effort; 
sometimes regional planning does the same; and funding 
a program in one community when a statewide system for 
the problem is being developed is duplication of effort. 
The assumption is not always accurate. All too often, 
we are failing to differentiate between duplication in 
routinized activities, and duplication in learning or 
change processes. 

There are some terrible ironies in this area in 
the Safe Streets Act, for example. Unfortunately, 
but accurately, most proposal review under the program 
is routinized, and involves little learning for either 
party involved. What do we do? We have duplication 
of effort galore. 

On the other hand, there is substantial evidence 
that duplication has positive, and sometimes essential 
value where it relates to the introduction of changes. 
we vlould like to believe that, for example, we can 
develop a model computer program for control of data 
and resources in a large cr~minal justice agency, 
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which can be transferred to other agencies. For 
years, in computer sales jargon~ we have heard of 
a mythological library of prepackaged basic computer 
programs. In the case of basic programs, however, 
it just doesn't work. Each agency has to develop its 
own, and although it can usefully build upon or use 
the work of others in that process, essentially the 
effort is always duplicative, and always new. 

Finally, we want to propose for your consideration the beginning 

of an alternative set of working assumptions which we can use when 

working for change in the criminal justice field. 

Alternative Working Assumptions 

We now present some alternative assumptions we have used ourselves 

over the last two years in working with officials in the largest cities 

and count.ies in the country. They have not been evaluated and are not 

susceptible to objective analysis. They are really intended as 

working assumptions. They are neither right nor wrong. They do seem 

to be useful, and help to develop more productive change encounters. 

1. The first working assumption we propose is that 
trust between the helper and the helped is essential 
to almost all change processes. Put most simply, you 
have the best chance of getting some of your own ideas 
used if those who Gan use them trust you. The idea 
is to provide support for the process of change, not 
to pr.ovide the particular result you desire. Unless 
a staff man is trusted by a line official, that 
staff is an unknown conunodity, unpredictable, and 
risky to deal with; the line official will not general­
ly talk sufficiently about what the details of his 
problems are, and what ideas he has about them, for the 
sta.ff really to be able to help. 

Developing trust is an extremely demanding and 
complicated process, but absolutely necessary if 
support for change is the desired function or result. 
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The second assumption we have already talked about: 
~ an explicit,. wQrkitlfj assumption that the line 
officials worked with have specific ideas about what they 
can do to change~ and that they are capable of making gooo 
decisions. It is impossible to hide the fact that you hold 
the opposite assumption if you do, and it is crippling. By 
contrast, the contribution that can be made to a trusting 
relationship by a positive assumption is very exciting; 
Beginning with this assumption, it very often becomes 
possible to really help someone with an idea they haven't 
been able to figure out how to implement; which idea they 
wouldn't even mention if they didn't trust the listener. 

If it turns out to be a bad working assumption after 
a reasonable period of time, then change the assumption. 
With the changed assumption the staff man should recog­
nize that he is then in a position where there is little 
or nothing that he can do unless and until the line 
official wishes "to change. 

The third working assumption is that neutral, passive, 
,or even negative or recalcitrant behavior on the part of 
line officials is normal in a change el1;:!ounter. The appro-' 
priate staff response is one of acceptance and honest 
support of the needs of the line official. Offer to help, 
express honest disagreements while attempting to understand 
risks from the line official's perspective: Above all, 
don't act as if there were something wl:.-ong with a line 
official for not offering open arms to all new ideas. 

The fourth working assumption is that duplication 
of effort is an essential ingredient of many chang~ 
processes and should be desi$ned into new programs. 
E~tensive on-~ide assistance should be provided; and 
people who can answer the question, "How did others 
do this?" should be put in contact with the line officials 
involved. 

We lt1i.ij; t not continue to fail to differentiate between 
what is genuinely wasteful duplication, and what duplica­
tion, being part of a learning process, is necessary and 
desirable. People must be allowed and encouraged to try 
things that may be mistakes. There are also places where 
duplication ought to be avoided, as in routinized opera­
tions. However, our definitions ought to be pretty 
flexible on this issue. What is routinized for one 
person may be chaotic and risky for another, until they 
lave tried it. 
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5. Finally, let'a begin to accept the fact that data 
doesn't provide answers, and major decisions will 
never be answered by the right data collected in the 
right ways. 'Dbjective" data. is a misnomer; there is 
no such thing. Observed data ought to be used i,n 
support of the intuitions of decision-makers at all 
levels of the hierarchies with which we work. 

We will conclude by quoting a passage from R. D. Laing's book, 

Knots , which seems to me to summarize, painfully, some of the most 

important points we have tried to make: 

There must be something the matter with him 
because he would not be acting as he does 
unless there was 
therefore he is ·acting as he is 
because there is something the matter with him 

He does not th::l,nk there is anyt9.;"ng the matter with him 
because , , 

one of the' things that is 
the matter with him 
is that he does not think that there is anything 
the. matter with him 

therefore 
we have to help him realize that, 
the fact that hE'! does n!)t think there is anything 
the matter with him 
is one of the ci,ings that is 
the matter with him 

there is something the matter with him 
because he thinks 

there must be something the matter with ue 
for trying to help him to see 
that there must be something the matter with him 
to think that there is something the matter with us 
for trying to help him to see that 

we are helping him. • . 
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THE MANAGEMENT OF CHANGE IN LEAA' S IMP ACT PROGRAM 

GeL aId P. Emmer 
Chairman Office of Inspection and Review 

The Law Enforcement Assistance Administration 

Introduction 

In keeping with the general theme of the Symposium, I have been 

AA 1 P m as an example of a major invited to discuss the LE mpact rogra 

f d 1 Program which seeks to effect a variety of changes. e era 
I will 

nature of the program, identify the several outline the Qrigins and 

h ht and speak briefl;) about the kinds of type:> of .~ ange soug, ) J 

obstacles ~;{hdi;;;h the program has encountered in its .brief history. 

. to make an ascertainable The stated intent of this program ~s 

impact on crime by reducing the incidence of stranger-to-stranger 

street crime and burglary in each of eight cities by five percent in 

two years and 20 percent in five years. These crimes were selected 

f h · frequency, cost, and cause for public for attack because 0 t e~r 

alarm. "Stranger-to-stranger crime," for the purpose of this 

program, is defined as "those robberies, rapes, assaults, and 

homicides which occur outside of a social situation between persons 

unknown to each other, or acquainted only by accident." For purposes 

t and C4ty selection, robbery was used as a of initial measuremen • 

", 
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surrogate for all stranger--to-stranger street crime because of a 

lack of UCR data corresponding to the deftnition. 

Cities were considered for participation in the program if 

they met the criteria of having a population within the range of 

250,000 to 1,000,000 and an overall index crime rate greater than 

5,000 per 100rOOO persons with a combined robbery and burglary rate 

of 2,500 per 100,000. An additional criterion was that no more 

than one city should be selected from any federal region. As a 

result of applying these criteria, the following cities were invited , 

to participate: Newark, Cleveland, St. Louis, Baltimore, Atlanta, , 

Denver, Dallas, and Portland. ,I 
! 

Over a period of three years, each of these cities may qualify 

for up to 20 million dollars in LEAA assistance. They may receive 

as much as $5 million in the first year, $10 mil1ton in the second, 

and $5 million in the third. The allocation of these sums is con-

tingent upon each city's ability to develop a progl:am of action 

which is based upon a thorough analysis and comprehensive plan to 

reduce burglary and stranger~to-stranger crime. 

Planning and the Impact Program 

From the poin~ of view of managing change, perhaps the most 

important aspect of the Impact Program is its emphasis upon analysis 

and planning. The planning process which is being followed in the 

Impa'ct progra1;ll differs from the approach which LEAA has encouraged 

in the past. Instead of taking the criminal justice system as the 

point of departure for planning, a method is proposed in which crime 
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is identified as the problem. In this approach, the reduction of 

a specific crime is established as an objective~ Taking crime as 

the starting point not only requires a thorough analysis of the 

present role and performance of the criminal justice system; but 

also it demands a complete investigation of the crime selected for 

attack. Of necessity, the event, victim or target, and the offender 

should be of major consideration. Thus, specific recommendations for 

change in the system are based upon an. examination of crime and the 

response of criminal justice agencies to that crime. 

Until recently, LEAA's planning and programming has not been 

based upon the concept of crime analysis. Instead, it has been 

guided by two closely related ideas. The first is that crime and 

criminal behavior may be affected at large; that is, by instituting 

d d " hole The"second assumption programs designe to re uce cr~me as a w • 

has been that the best way to accomplish crime reduction is to 

foster programs that will enable criminal justice agencies to perform 

more comprehensively and efficiently. 

Consequently, the agency's objective has been to improve or 

upgrade police, courts, and corrections. Since this was our overall 

strategy, it followed that we were interested in projects which 

provided such services as improved police conununication, 8. greater 

number of prosecutors, more and better trained correctional officers, 

and so forth. The assumption implicit in the "system-improvement" 

approach is that better staffed, better equipped criminal justice 

agencies will reduce crime. Th~ goal of "system improvement" is 
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based upon the rationale that it is possible to effect a reduction 

of crime in general by supporting specific changes in the operations 

of criminal justice agencies. 

There are s~vera1 weaknesses in this approach. First, crime 

reduction is the reason for existence of this program, and hence, 

its ultimate goal; current system practices and proposed innovations 

must be evaluated in terms of their contribution to crime reduction. 

System changes are a means to an end, not an end in themselves. 

Second, it is very difficult to subdivide the goal of system im-
\ 

provement into a series of manageable problems which lend themselves 

to comprehensive planning. We now order the criminal justice system 

by reducing it to its institutions, police, courts, and correction; or, 

we subdivide it into particular functions, prevention, deterrence, 

detection, adjudication, rehabilitation and so forth. Such a sub-

division is a necessary and a rational process, and we must continue 

to do it. However, if we seek changes in these institutions and 

functions individually, without reference to an organizing principle 

or concept which can tie them together, then we cannot plan system-

atica11y for the criminal justice system as a whole. We will continue 

to produce plans which have parts unrelated to one another, and 

which are as fragmented as the present criminal justice system itself. 

We can plan individual changes and link them together at the 

same time, only if we define crime as the problem and use it to 

organize and structurs our acti0ns. But what is true of the criminal 

justice system as a whole is also true of crime as a whole; neither 

is a manageable problem. 
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However, we cart order the universe of crime as we cannot that 

of criminal justice and also promote planning which is systematic 

and reasonably comprehensive. This is so because it is possible 

to subdivide the problem of crime into a series of specific 

offenses, or into groups of like offenses, each of which has 

substantially different characteristics. By proceeding in this 

way, criminal justice planners should be able to define an array 

of problems which are.individually manageable and collectively 

meaningful. In addition, since a planned attack upon specific 

crimes will involve all components of the criminal justice system; 

thE~ plan of attack will function within a framework which integrates 

individual operations. This method can lead to comprehensiveness 

with respect to crime and the criminal justice system. 

In addition to promoting more rational problem selection and 

a more systematic form of comprehensive planning, a crime-specific 

planning method will produce several other desirable effects. It 

w:Lll focus the attention of the criminal justice system on output; 

output being some measure of crime reduction. A parallel benefit 

may be that efforts to evaluate programs will be successful in 

relating system changes to changes in the crime rate. This can 

occur if programs are designed to reduce a particular crime; if 

they set an objective which is logically related to that goal; and, 

:Lf they include indicators of performance which represent the cause 

and effect relationships upon whi~u the entire program is based. 
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Finally, planning for the reduction of specific crimes should 

facilitate the selection of priority areas Df activity for the 

criminal justice system. As data which will indicate more about 

the social costs associated with particular forms of criminal 

behavior becomes more reliable and complete, criminal justice 

planners .. :i11 be in a position to recommend a pattern for the 

allocation of resources which responds to the severity of various 

crime problems. 

By now, it should be clear that it is not LEAA's intention 

to induce, stimulate, or manage change through the Impact Program 

by presenting cities with a list of ready-made programs from 

which they may choose those that appear most applicable to their 

own situation. On the contrary, program development and selection 

is the responsibility of the city. Except for some very broad 

controls and guidelines, decisions regarding resource allocations 

will also be the concerns of individual cities. In sum, the shape 

of each city's overall program is to be locally determined; LEAA 

requires Q~lJ that individual proposals form a rational and coherent 

whole, that planned changes be related to the reduction of stranger-

to-stranger street crime and burglary. 

Change Objectives in- the Impact Program 

I have argued that the planning process is itself central to 

the management of change in the Impact Program. It is important in 

two ways. First, as a method, it is the basis for comprehensive 

programming and systematic change in general. Second, planning is 
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necessary to achieve those specific types of change which are 

crucial to the implementation of an overall program design.'· The 

manag~ment of change in this program requires two types or levels 

of plannin~; one is strategic, the other is tactical. 

Let me try to explain the difference between the two. In 

doing so, I hope to illustrate the variety of changes we anticipate 

as part of the Impact Program. 

Each city will be planning a comprehensive program for the 

reduction of burglary. The plan will be comprehensive insofar as 

it is based upon an understanding of all facets and dimensions of 

the burglary problem. Depending upon what is revealed by an analysis 

of the nature of the event, target and offender, a number of general 

strategies will appear promising. Among these strategies may be 

some which attack those causes or conditions thought to promote 

burglary. Thus, programs may be instituted for convicted burglars 

which are designed to affect their motivation--remedial education, 

job training, drug rehabilitation, and the like. In the area of 

control, the general strategies of reducing opportunity and increasing 

risk may be pursued. Target-hardening, changes in police sur-

veillance, and altered court procedures might be typical of control 

measures. 

Taken together, these strategies will constitute the general 

framework of a comprehensive plan. Again, the changes recommended 

will vary frol~ city to city, since information discovered about the 
.... 

problem of burglary and the present nature of criminal justice 
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operations will differ. In each case, it is likely that the 

strategies which give the program its basic. direction will involve 

the entire criminal justice system and call for the participation 

of non-criminal justice agencies as well. This, in turn, should 

lead to the development of an entire range of specific actions; 

activities which will be recommended to implement basic 

strategy. 

It is at this level of action, the level of tactical develop-

ment, where new practices are tried and traditional approaches 

revised, that the program becomes truly operational. It will be 

at this point, also, that opportunities to initiate several other 

forms of change should be present. Change in the direction of 

greater inter-agency and inter-governmental cooperation, should 

occur. These, too, are objectives of the Impact Program; they are 

examples of second-order or second-level change objectives. Their 

fulfillment will be essential to the achievement of the program's 

basic objectives: the introduction and practice of a crime-

specific planning method, and xhe absolute reduction of street 

crime and burglary. 
II 

The analysis of a specific crime problem should reveal that its 

causes and means of control are complex, and that no single agency 

nor even all criminal justice agencies are capable of dealing with 

it comprehensively and effectively. In planning and carrying out 

specific activities to deal wi th a particular crime, police, courts, 

and correctional agencies will not be able to ignore the effects 
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which changes in their own practice will have upon each other's 

ability to p'erform. An obvious example of this kind of re1ation-

ship within the criminal justice system is presented by the case 

in which increased police activity against burglary results in a 

greater number of arrests; this in turn leads to a greater number 

of cases for the prosecutor's office, which then may'p1ace an 

additional burden on the courts. Finally, the effect will be felt 

in the correctional institutions, where an increase in population 

will add to the burden of a facility which is perhaps already 

overcrowded. 

Chain-reaction effects such as this will have to be anticipated 

and accounted for in planning. The need to maintain balance in 

the criminal justice system will be especially important in this 

program. To make what we loosely refer to as a criminal justice 

"system" function with greater unity of purpose is a principal 

objective of the Impact Program because it is an essential factor 

in implementing planned change as well as being a form of change 

itself. 

Another objective of the Impact Program is the promotion of 

improved intergovernmental relations in the field of criminal justice. 

At the local government level, the opportunities for cooperation are 

numerous. In fact, many instances of change in the relationships 

among agencies within the criminal justice system will also find 

parallels in cases of intergovernmental cooperation. Although the 
.... 
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target area for crime reduction is the city, a division of 

responsibility for criminal justice system functions between city, 

county, and state governments is quite common. Courts and cor-

rectional agencies are often outside the jurisdiction of the city. 

Nor would the participation of other city, county, and state 

agencies be unlikely. Departments of Human Resources, Education 

and Manpower agencies might be involved in cooperative programs 

with criminal justice agencies in the Impact Program. 

Closer ties among federal agencies with interests and programs 
\ 

related to the Impact Program is also a valued obj ective. The 

potential is certainly present for federal joint funding of a 

number of specific efforts. Both criminal justice and non-criminal 

justice agencies could be eligible for assistance. The chances for 

cooperative fedel:a1 programming under the auspices of the Impact 

Program appear quite good, but they essentially depend upon generation 

of the data and evaluation of the strategies which bear on the 

objective. It is clear that exploiting combined federal programming 

will depend upon a competent plan. 

Letts address now some of the obstacle~ to change which have 

already surfaced and Some others which we expect will appear in the 

near future. It is important to note at the outset, that there are 

maximum opportunities for obstacles to change under this program 

because of its purposeful lack of explicit guidelines and heavy 

reliance on intergovernmental partnership in planning and programming. 
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Obstacles to Change Political disputes of this sort may create a deadlock which can 

Interagency Conflict.--We anticipate conflict through compe- hold up the progress of the program, and in'extreme cases, defeat 

tition among local criminal justice agencies, but we do not expect it alto~ether. So far, the risk of losing federal assistance seems 

much until the program passes the stage of initial planning and to have been sufficient to promote a mutual adjustment of interests 

reaches the point when alternative programs and projects are being within city government. If it appears to most elected officials 

considered. We are hopeful that some of the obstacles to change that none of their political competitors will gain a great relative 

which arise because of inter-agency conflict can be overcome by advantage over them as a result of the program, or that all con-

arguments based upon conclusions of the crime analysis. While we cerned may benefit from the program, or that their own losses may 

are not so naive as to expect that the analysis of street crime be large if federal aid is withdrawn due to their opposition, then , 

and burglary will produce clear and self-evident conclusions about cooperation can be achieved. To date, this has been the case--at 

what needs to be done~ we do expect that it will be thorough enough least within the cities themselves. 

to serve as a basis for sound judgment regarding appropriate action. There has also been an instance of conflict between the mayor 

To the extent that the analysis is able to rule out some alterna- and council together versus a powerful criminal justice agency of 
I 

tives which would quite obviously be unworkable in light of the city government. This is an example of how patterns of intra-

evidence, a number of potential conflicts may be avoided completely; governmental influence which were well established before the Impact 

when disagreement occurs over matters in which there is much room program continue to operate. 

for judgment, we anticipate that the results of investigation will Intergovernmental Conf1ict.--There have been some instances of 

be influential in determining the outcome. If the findings of city-county conflict. Issues have arisen regarding county represen-

research alone do not lead to conflict resolution, their existence tation on policy boards and task forces, and in general, on the 

should at least elicit debate and perhaps cause political decisions county's role in the Impact Program. Some county officials feel 

to rest on an analysis of the facts. slighted, since the program is aimed at the city, where the inci-

Intragovernmental Conflict.--There has been tension between dence of stranger-to-stranger crime and burglary is higher than in 

mayors and city councils over the issue of how authority will be the county. Nevertheless, county cooperation is crucial to the 

shared in decisions regarding program selection and resource allocation. success of the program, since the existence of county courts and 

correctional agencies assign the county a major role in the local 

criminal justice system. If jurisdiction of the county as a whole 
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is not included, then it must be persuaded to cooperate either by existing metropolitan criminal justice planning agency as the crime 

offers to participate in the policy-making process, or by arguments analysis team. Both city and county repr~sentation serve on the 

that the criminal justice agencies of county government should board which governs the activities of this planning agency; and so 

benefit substantially from the program. this case may be cited as an instance of indirect participation; and 

If such positive inducements are not enough, the county may be as one which illustrates the potential value of the role that a 

moved by the prospect that an Impact Program without its involvement respect~d third party can plan in stemming conflict. 

may mean more funds for the agencies of city government. Even worse, Group Pressures. --Another case is one which i11\18 trates 

if the city police department should become more successful in interracial conflict and the potential role of policy boards in 

apprehending offel1del~s due to increased support, county courts and resolving conflict situations. It is also an example of the ~ind 

correctional i11lstitutions would face an additional burden and cost. of political solution which is applicable to .a number of situations; 

Such a development could e,rouse county voters who are not city namely, it involves expanding the representative character of those 

residents as well as those who are. In any event, most of the city- agencies responsible for planning and implementing the Impact 

county disputes which have arisen so far have been resolved at least Program, so that divergent political and professional view5 can be 

temporarily. In those cases, where the program is still threatened accommodated. 

by serious disagreement, the outlook for an amicable settlement now In one city, shortly after the program was announced, repre-

appears good. sentatives of a sizable minority group expressed concern over the 

Emerging intergov'e.rnmental conflicts can sometimes be antici- intent of the Impact Program. They were aware of the fact that a 

pated and resolved by adapting the planning process to accommodate large proportion of street crime and burglary was concentrated 

them. In one instance, conflict between the city and county con- within the boundaries of their community; and they also realized 

cerning the role of each in the planning process was resolved in that depending upon the content of the program, the entire effort 

part by constructing a. crime-analysis team composed of professionals could have a harmful or beneficial effect on the lives of its 

from both the city and the county. residents. While the Impact Program seeks a balanced attack on 

A slightly different example of joint participation is the case street crime and burglary, these community leaders were naturally 

in which intergovernmental conflict ,.;ras avoided by designating an troubled by the prospect that too much emphasis might be plRced 

" 
upon detection and apprehension, and too little upon prevention and 
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rehabilitation. Thus, a campaign in opposition to the program 

appeared likely, based on the fear that the Impact Program might 

become an instrument of suppression. 

If this opposition and the demands which accompanied it had 

gone unanswered, a serious obstacle would have been placed in the 

path of the program. Fortunately, concern was raised early enough 

so that action could be taken to aSsure adequate representation of 

minority interests on those policy boards which will be making 

recommendations in a number of program areas. It now appears as 

though what might have been an obstacle was really an opportunity, 

since the entire program will benefit from the insights of minority 

participants as well as from their increased cooperation. 

Other Conflicts 

In at least two cities, individual criminal justice agencies 

represent an obstacle. In both cases, each agency has been especially 

aggressive in exerting political pressure on the mayor and city 

council in order to obtain early program commitments in their own 

behalf. Such requests are, of course, premature, since cities are 

still in the process of initial problem analysis. Yet, the elected 

officials of these cities are in the awkward position of having to 

respond to the pressure of these demands; and, since each agency has 

considerable political influence, there is a strong temptation 

to yield. 

In order to relieve city officials of this type of pressure, at 

least in the short-term, it may be possible to shift the burden of 
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responsibility to federal officials, who are not as susceptible to 

local influence. This can be done if city politicians will argue 

that the matter of specific program commitments is really out of 

their hands at this point, since federal authorities will not 

approve action which is not justified by careful analysis. If a 

convincing argument can be made that the mayor and council are 

powerless to make such decisions at this time, then pressure should 

subside, at least until the report of the analysis team is received. 

By the time the analYSis is completed and pressure again ~ounts, 

the officials responsible for prograr.1 decisio,ns will be able to 

respond in a numbe.r of ways: first, they may indicate that the 

analysis does not substantiate the particular action proposed by 

the agency; they may argue that a different kind of agency response 

would be more appropriate; or finally, they may again argue that a 

program which includes the proposed action cannot be justified and 

will, therefore, not be approved by federal officials. 

Summary 

In summary, the Impact Program in each city faces a number of 

obstacles: intergovernmental conflicts between city and county and 

city and state concerning their respective roles; intragovernmental 

disputes at both the city and county levels, both among agencies of 

the criminal justice system and b~tween the legislative and executive 

branches; community-wide political and professional differences con­

cerning the direction and emphasis of the program as a whole, which 
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results in disagreement over the role of the crime analysis team, 

and over the functions and powers of the v~rious policy boards and 

task forces which have been established to make program recom-

mendations. 

A final obstacle is simply resistance to planning itself. This 

resistance is based on a number of factors: a fear that analysis 

and planning will lead to recommendations for revising established 

. ~ fear that plann~_'ng will result in a reallocation agency pract~ces; a 

of resources which could alter an existing pattern of influence; and 

the belief that planning is unnecessary because agencies already 

know what action needs to be taken. 

Many of these obstacles also present an opportunity for 

managing change. If the program can demonstrate the value of planning . 
in reducing specific crimes and show that an individual agency's 

influence may increase as a result of more effective performance, 

then the opportunity we were seeking to promote a crime-specific 

planning method will have been realized. Likewise, if the obstacles 

presented by political and professional conflict over program choice 

and emphasis results in a thorough consideration of alternatives and 

a discovery of those programmatic approaches which are most effective, 

then the program will have exploited ~nother opportunity: the 

chance to effect change by bringing th~ elements of the criminal 

justice system' together with those other agencies and interests in 

the community whose participation in an effort to reduce crime is 

essential. 
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Finally, those forms of intergovernmental and intragovernmental 

conflict which can be obstacles to change also present an opportunity. 

If the Impact Program is an occasion for establishing more regular 

channels of communication and creating more examples of cooperative 

program development among criminal justice agencies, then it may 

serve as a model for future action. If the program is successful 

in stimulating change in the direction of greater system cohesion, 

it will have capitalized upon its gre.atest opportunity. 
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THE PILOT CITIES EXPERIENCE 

Robert C. Cushman, Project Director 
Santa Clara Criminal Justice Pilot Program 

Introduction 

The Law Enforcement Assistance Administration (LEAA) has 

established eight demonstration sites throughout the nation to 

participate in a national strategy designed to mount an intensive, 

scientific program to test and to demonstrate new methods for 

reducing crime in America. The national program is known as 

pilot Cities. 

This paper introduces the pilot cities program. It then 

establishes the program as a distinct national crime control 

strategy. It then traces the development of the program in per­

spective with current parallel programs in the public and private 

sectors. 

Purposes of the Pilot Cities Program 

The Pilot Cities Program began as an effort by the National 

Institute of Law Enforcement and Criminal Justice to establish 

"real world" laboratory settings in which to conduct comprehensive 

research, development, testing, evaluati-n and dissemination, 

technology transfer, programs. The experience of the San Joaquin 

Model Community Correctional Program (Grant 227--0ffice of Law 

Enforcement Assistance, U.S. Department of Justice) served as the 
.... 

basis for the Pilot City Program design. This project was conducted 

during 1967-1969 by the American Justice Institute, formerly known 

as the Institute for the study of Crime and Delinquency, Sacramento, 

California. 
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The design for the Pilot Cities Program was developed during 

1969-1970; and the first Pilot City, San jose-Santa Clara County, 

was funded in May 1970. Since then, seven additional Pilot Cities 

have been established, and eventually, there should be at least one 

Pilot in each LEAA Region. 

The Pilot Cities Program seeks to build within each city-county 

demonstration area a system-wide and community-based research, 

development, and action program capable of identifying major criminal 

justice problems, and implementing coordinated pilot projects ,that 

test, demonstrate, evaluate, and disseminate .solutions to those 

problems through the application of the most current knowledge and 

technology. 

A second major purpose of the program is to develop improved 

methods and tools and to demonstrate improved criminal justice programs 

for the express purpose of transferring the new knowledge and experi­

ence to other communities. 

Thus, the focus of the program is both internal and external 

to the host community. It adaresses local criminal justice problems 

and involves local people. At the same time, it has an external 

focus which involves complementing rather than supplementing 

existing regional, state, and local criminal justice efforts by 

producing research tools/methodologies, and demonstration programs 

which will be useful to the rest of the nation. These results must 

be transferable. 

Once developed by the local pilot City/county teams, the 

program results should be made available to other jurisdictions 
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through LEAA regions, state planning agencies, and the National 

Institute of Law Epforcement and Criminal Justice. 

Inherent in the process is a test of the ability of an 

interdisciplinary team of action-oriented research/practitioner 

personnel to significantly improve the capability of the local 

criminal justice system to reduce crime over the five-year program 

period. 

This requires a community development process to improve 

local capabilities so that independent research and analysiS can 

be carried forward after the pilot team is withdrawn; it requires 

institutionalizing change. 

Another major goal emanates from the community development 

process: 
to understand more clearly the process by which changes 

take place in the criminal justice system so that more effective 

means can be devised for the dissemination and implementation of 

well-tested innovations. 

Typical Activities of a Pilot City Team 

Characteristically, there are three basic thrusts in each 

Pilot City: 

1. Pilot Research 

Pilot research is conducted to help diagnose 
and define criminal justice problems. The empha­
sis is to concentrate on common p,roblems in a real 
life setting and to develop tools, measurement 
techniques,and methodologies which will be trans­
ferable to other jurisdictions. Pilot research 
has included: victimization surveys, community 
attitude surveys, simulation studies, longitudinal 
studies of offenders, tracking of offenders th:rough 
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the system in order to identify problem areas 
h . ' researc ~n community organization, developing 

prediction tables for recidivism; for predict­
ing jail overcrowding, and other efforts. 

2. Demonstrat~on Projects 

Each pilot city/county is eligible for 
non-competitive discretionary funds each fiscal 
year. Five hundred thousand dollars per year 
is earmarked for each city. Ideally, these 
funds should be used to support carefully con~ 
ceived, pioneering demonstration programs that 
can serve as "models." There are cases in which 

t ·· "A" ac ~v~ty must be accomplished before activity 
"B" c b· If .. A an eg~n. act~v~ty represents some 
necessary upgrading to move to B, this rationale 
is normally sufficient. Programs being pioneered 
in one pilot may not be pioneering ~or the nation 
or in another pilot, since each system has its ow~ 
weak spots. Demonstration projects all have 
strong evaluation components built into them 
to assure assessment of impact. This in itself 
can qualify a project as "pioneering" in some 
instances. In each of the pilot cities, there­
fore, observers should find exceptionally well­
designed projects, with strong evaluation 
components--projects which are attempting to 
show the way as models--somewhat on the leading 
edge of the state of the art. 

Examples of Pilot Cities demonstration 
projects run the gamut: a computer simulation 
program, methadone maintenance, halfway house 
re~search program, crime specific law-enforcement 
projects, community-based diversion models, 
prosecutor/defender training, and internship 
pretrial release program and others. ' 

3. Technical Assistance 

Technical assistance is more difficult to 
describe be·cause it is less visible and does not 
normally result in a product. It'can be properly 
described as a process of community development 
to (a) improve criminal justice agency planning 
skills, (b) improve criminal justice agency manage­
ment capabilities, and (c) improve criminal justice 
system research and evaluation capabilities. 
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As a result of the five-year program effort, 
there should be planning, management, research, 
and evaluation capabilities within the criminal 
justice system and the community far superior to 
what they were at the program's inception. 

Organization, Functional and Funding Relationships 

The pilot cities, as participants in a national research and 

demonstration program, are not intended to only serve the host city 

or county or state. Clearly, if LEAA wished merely to augment the 

resources of a local jurisdiction with talent and extra LEAA dollars, 

it could easily find jurisdictions with greater need than the city/ 

county(s) which were selected. The Pilot Cities Program is, in this 

sense, a break from the criminal justice tradition of placing the 

most money where the biggest problem exists. LEAA has deliberately 

sought out jurisdictions with relatively well developed criminal 

justice agency services so that, as opposed to expending great effort 

to bring existing services up to standard, LEAA could concentrate 

Pilot City resources on pioneering, on research and on developing 

program models that hopefully will show the way for the country. 

The National Institute of Law Enforcement and Criminal Justice 

(NILECJ) has developed criteria for the selection of candidate Pilot 

Cities and counties and the LEAA Administration makes the final 

selection. 

Each LEAA regional administrator is responsible for the operation 

of the Pilot City and county project in his region. National 

Institute of Law Enforcement and Criminal Justice (NILECJ) funds 

are used to support the Pilot City staff, for pilot research studies, 
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or surveys by subcontractors and assistance from nationwide 

consultants. The NILECJ funds are line-ite~ amounts provided 

to each LEAA Regional Office. Up to $400,000 is provided for 

each of three 20-month budget pha~ wes. Each regional off:lce with 

jurisdictional responsibility for a Pilot City/County also 

receives $500,000 in discretionary funds t o support pilot demon-

stration projects each year. The NILECJ funds are passed to the 

grantee, a non-profit institute or college or university, while 

the discretionary funds are awarded to the host City/county as \ 

meritorious projects are developed and funds a're requested by 

the Pilot City team and local units of government. 

These activities are undertaken with the knowledge of the 

host state planning agency and coordinated with the program plans 

of the state's regional criminal justice planning unit. The 

relationship of the grantee to units of local government, a local 

criminal justice council, or a regional criminal justice planning 

board will differ depending upon the situation in each city/ 

county. It is the responsibility of the LEAA regional adminis­

trator to guide the, appropriate working relationship. 

The Pilot Cities as an LEAA Innovation 

The Pilot Cities Program 4S a s~gn4f~cant . ~ ~ ~ ~ ~nnovation in and 

of itself. It represents a distinct departure in federal strategy 

in many ways that, at first, are not very obvious. 

1. Selection of the Pilots 

ifF t " . ron runners were selected as Pilot Cities. 
Th~s runs counter to the more traditional approach 
of placing the most money where the biggest problem 
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exists. It recognizes that major developments 
will occur primarily i.:~ those agencies and j uris­
dictions identified as "front runners" or 
"champions for change." 

2. Implementation Strategy 

Implementation was guided by the principles 
set forth by the Organization For Social and 
Technical Innovation (CSTI 1967) in their report 
to the President's Crime Commission entitled 
Implementation. 

" ••. st1;lrt small, but without the penalties 
of smallness; Le., start small but be perceived 
as part of a large and significant program • " 

"The first steps should involve building local 
competence .•• mutual understanding between 
federal agenci~s and local and state institutions 
should be gained through personal contact • . . 
take advantage of local initiative . . • provide 
central consulting, guidance and help . • . establish 
a cumulative data base to provide continuing learning 
from the first instances .• • " and finally, "the 
project's first undertaken should be par~ of the 
design of a long term process of change whose basic 
lines are spelled out, still maintaining a flexible 
enough form to permit it to take advantage of what 
initiative emerges at the local level." The need 
for a nurturing process was recognized and the need 
for program continuity over a significant period of 
time. 

The decision to adopt these principles was a 
good one; they stand the test of time. 

3. Five-Year Program 

LEAA commitments were made to each city/county 
for a five-year effort. 

4. Scope 

A Pilot City is not really a Pilot "City" at all. 
In all eight projects, both a city and a county have 
been jointly designated as the demonstration site. 
Perhaps, they were originally called Pilot Cities 
because of the perspective of crime as an urban problem; 
however, in m~os t ci ty I county criminal jus tice sys terns 
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the municipal police arE! the only criminal justice 
agencies located at the city administration level. 
The courts and most of the detention and corrections 
functions of the criminal justice system are operated 
by the county level of government. The joint city/ 
?ounty designation reflects the fact that the county 
1S probably the basic planning unit and to establish 
a flexi~le mandate for the Pilot team to range across 
the ent1re system. The scope is broadly interpreted 
as system-wide, including not only police courts 

d • ' , an correctlons but the community and allied inter-
f ." " aC1ng systems as well; e.g.) welfare education 
public health, as they relate to crime ~ontrol. ' 

5. The Grantee 

The grantee is always a non-governmental agency. 
In San Jose and Dayton, the first two Pilots to be 
~sta~lished~ the grantee is a private non-profit 
1n~tltute, ln the others, a college or university. 
Th1S has been done deliberately in order to compen-
sate for the absence of adequate and coordinated action­
oriented mechanisms at the local level. The grantee 
~s not a unit of local government which provides some 
1ndependent, apolitical entity as trustee for the • 
program over the project period. 

6. The Pilot Cities Staff Team 

The composition of the Pilot City staff varies 
considerably among the eight projects. Police, court 
and corrections disciplines are consistently included 

. h ' W1t ~n emphasis on persons who have many years of 
exper1ence as practitioners but who also have academic 
credentials and experience in research. Depending 
upon the Pilot, the staff may also include persons with 
degrees or experience in city planning, demography, 
computer sciences, systems analysis, operations 
~esearch, and the behavioral sciences. The emphasiS 
1S on a small interdisciplinary staff which has project 
funds for access to specialized consultants from 
throughout the country. Each project also has a small 
amount of subcontract money to support data processing, 
survey work, and other efforts needed to back up the 
pilot research. 

Since the grantee is a non-profit institute'or a 
college or university, there is normally more flexi­
bility in being able to find, attract, hire, and 
retain highly specialized staff. 
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There are three important aspects to this 
federal strategy: (a) The Federal Government has 
sought assis~ance from outside of the governmental 
structure; i.e., from a private non-profit organi­
zation, or college or university; (b) the Federal 
Government chose small, locally based research 
organizations as opposed to the large government 
"think tanks"; and (c) traditionally in federal 
programs the talent gravitates to the top; i.e., 
locates in the executive branch of government in 
Washington. The Pilot Cities strategy emphasizes 
placing the talent at the bottom, so to speak, or 
in the community where the rubber meets the road. 

These three factore describe the organization 
and staffing of the Pilot Cities Program as a distinct 
innovative departure for the federal government. 

All of these factors represent a different style of public administration 

for the federal government. This also makes the Pilot Cities Program 

a significant LEAA innovation in and of itself. 

The following four paragraphs are excerpted from an article the 

author prepared for the San Diego Law Review, Vol. 9, Issue 4, June, 

1972 entitled lILEAA's Pilot Cities" - A Model for Criminal Justice 

Research and Demonstration": 

liThe Pilot Program represents a highly flexible organizational 

model, which is unique in the field of criminal justice. It is a 

highly adaptable, temporary organization, apolitical i.n nature and 

independent of local government. It is sh::dded from the day-to-day 

operating demands agenc:;y personnel must face. This provides the 

opportunity for thoughtful and often time consuming analysis of law 

enforcement problems, but this function is performed in a local 

setting not apart fr0111 it. It is an action-oriented organization 

designed to serve the criminal justice community, but it is advisory 

in nature, and relies; solely on the authority of competence and 

performance. While:Lt has no formal jurisdj.ctional authority, it 

is a guest in the co:mrounity and is totally dependent upon the coopera-
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tion of local government and local law enforcement agencies. 

It is a "low profile" o1:ganization which functions in a staff 

capacity to local agencies with a perspective that serves to link 

jurisdictional segments of the system. It links police, COU1:t, 

corrections, and community segments of the system; and it links city 

and county jurisdictions through a person-to-person technical assist-

ance effort by practical problem solving p1:ofessionals in criminal 

justice with specialized skills normally not present in a local 

criminal justice system. It is a "starter", an organizer, an 

initiator. It deliberately seeks out "moversH in the community-­

agencies and individuals who are "f1:ont runners ll and leaders. It 

attempts to find out where they are headed, then help them get there. 

The Pilot Program is organized to react quickly to oppo1:~nities 

to improve the criminal justice system. A change in agency leader­

ship, a local government crisis, a shift in community sentiment l1'\ay 

provide these opportunities. Timing is often a crucial ingred:lent 

in this process. 

The Pilot Program is the antithesis of a huge bureaucratic 

organization. The large government organiZation is helpful because 

it can build up tremendous momentum and apply its huge manpower 

and financial resources. In this sense, the Pilot Program is 

designed to complement the LEAA effort and the efforts of units 

of local government." 

Drucker, in writing The Age of Discontinuity, puts his finger 

on the need for new organizational forms • . • 
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Large organizations cannot be versatile. A 
large organization is effective through its mass rather 
than through its agility. Fleas can jump many times 
their own height, but not elephants. Mass enables the 
organization to put to work a great many more kinds of 
knowledge and skill than could possibly be combined in 
anyone person or small group, but mass is also a 
limitation. An organization, no matter what it would 
like to do, can only do a small number of tasks at any 
one time. Thi.s is not something that better organiza­
tion or "effective" communications can cure. The law 
of organization is concentration (Drucker, 1969). 

The Pilot Cities are the organizational analogy to the lIf1eas" 

Drucker describes. The LEAA Pilot City innovation is "flea-ism." 

It has been created and is being sustained. Thus, at least in my 

mind, the innovation of the Pilot Projects has been in the fi~ld 

of public administration, not crime control per se. 

In other words, the innovation has not resulted in new more 

~ffective projects to reduce burglary or other cr~me as much as it 

may have developed a way of organizing resources through which these 

projects might be discovered, designed, tested, implemented, 

demonstrated and transferred to other places. 

The process may be more important than the projects. Reform 

of the criminal justice system seems to be in large part a political 

process. To reform criminal justice, we need to know more about 

pclitica1 processes. Secondly, change in the criminal justice system, 

to be carried out; depends upon public administration. llProcess" 

improvements may be requirements which need to be met before the 

"projects" will emerge, take root, and sustain themselves so as t.') 

provide better crime control. ~ 

Certainly, the gap between what we know about effective crime 
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control and the lesser degree with which we are able to put that 

knowledge to work in actual practice is so' obvious as to be se1£-
evident. This is certainly true of the efforts to improve the 

procedures of the administration of criminal justice. 

The Model Community Correctional Progrp.l1l taught us ". . • 

given the most pessimistic outlook about the ability of the correc­

tional client to change, there is clearly a great deal that can be 

done to help the system do what it is now d i o ng more efficiently, 

less expensively, more hum 1 d 1 ane y, an probably more effectively,." 

Lewis (1971) sums it up ". • • one reaso~ national policies 

sometimes do not have the desired eff . h ect 1S t at adequate knowledge 

of the implementation processes they must go h h t rqug where they 

ultimately have to have impact doesn't exist • • • national ~licies 

. (need) • to be constructed so as to have desired effects."2 

The Pilot City experience is p . " rov1uLng some of the needed knowledge 

about these processes. 

Based upon our experience so fIb ar, e1ieve we have some 

observations which might have.important POl1'CY implications for 

the LEAA program. As I go out on this limb, I go by myself. These 

interpretatjons are offered primarily to illuminate what I think 

are a few of the key issues. 

1. 

2. 

Institut.e for the Study of Crime and Delinquency, M d C 1 0 el Communitl 
orrect1ona Program, Summary Report Sa~ramento ~~~~~~ 

1969. " California, 

Lewis, Joseph H. "Policy Sciences and the Market," Urban 
Institute, D. C. 
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are--How can the Federal Government influence The basic questions 

and best assist them to upgrade law state and local government 

enforcement capabilities? How can national policies and programs 

t d so that they will have the desired impact be construe e 
and effect? 

To find the answer to these questions implies that we have the 

the steps and procedures which must take place for 
knowledge of 

national policy to take hold at the local level. Further, it implies 

the adm1.'nistrative mechanisms which should we know something about 

be used. Unfortunately, we know too little in these areas. 

There is a dilemma involved in establishing crime control as a 

national priority. Historically, the nation reacts strongly to 

i 11 in law enforcement centralized government involvement, espec a y 

b t' of local control which has long occupied t~e position as a as·1.on 

This concern severely limits the options of federal policy makers. 

d to have been to choose The option which was selecte appears 

1 , 1 f implementing federal policy, the block grant concept as the Vel1.C e or 

cakell was constructed as the administrative mechan­and an LEAA "layer 

ism for implementing that policy--Washington, D.C., LEAA Region, 

State Planning Agency, and local regional planning units. 

h h its options were limited, This administrative organization, t oug 

a reasonable one and consistent with the state of the appears to be 

art in public administration; however, it falls short of meeting the 

requirements. 

The relationships between levels of governm:nt, 
with respect to domestic~unctioning, are not h1.er-

h ' 1 The model is well known not to be a layer 
arc 1.a . M bl ke cake as it was once popular to call it. ar e ca , 
implying sharing of functions and powers, ~as better 
but implies more sharply defined and perce1.vable 
boundaries to the shares than realism often permits. 
Lower levels of government are not simply car:takers 
and executors of policies and programs det:rffi1.ned at 
higher levels. Government can affect but 1.S not the 
arbiter of social costs and gains (Lewis, 1971). 
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The recent LEAA reorganization is an improvement in the LEAA 

"layer cake" in that it decentralizes operations of the LEAA to 10 

regions throughout the United States. More importantly, it is 

evidence that a responsive evolution in administrative organization 

has occurred. 

State planning agencies, and in many cases, regional planning 

units have been established as conduits for federal LEAA funds. In 

re.turn, regional planning units and state planning agencies prepare 

comprehensive law enforcement plans which are returned through.the 

"layer cake" through the same conduit. This arrangement is euphemistic-

ally referred to as the Federal-State-Local partnership. 

Stanley Vanagunas, writing in Public Administration Review, 

observes: 

There are serious problems with State comprehensive 
criminal justice improvement planning, and these have 
had three planning periods to surface: 1969, 1970, 1971 

State Comprehensive Law Enforcement Plans, as ca.11ed 
for by LEU, have been largely meaningless as any kind of 
real blueprints for the systematic improvement of the 
criminal justice system of the states ... the fault 
stems from the inherent lack of viability in the planning 
concept as promulgated by LEAA (Vanagunas, 1972). 

This commentary is, in my mind, more a reflection of the state of the 

art of public administration than it is a criticism of LEAA or their 

local counterparts. 

As Lewis (1971) points out, domestic issues are far more complex 

national priorities to address than is national security or the 

space program; issues which are external to the nation. In addition, 

national defense is the unquestioned prerogative of the Federal level 

of government. Policy, goals, objectives, and the administration of 
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concentrated in the hands of relatively many national programs are 

few people, largely within the executive branch of government at 

the federal level. 

i domestic issues "must be characterized In contrast, address ng 

compared to the national security affairs as dis8ggregate, diffuse and 

market, puny in resources. Goal setting is likewise complex, 

distributed, continuing. It is the essence of politics and the 

the uncluttered 'rational' design mass sum of private choice" not 

b I ' d free of 'interference'." of a few charged with policy responsi i 1ty an 

"This sugges ts . • • that when the public interest is high 

from sensed peril or has been stirred to heights by those who would 

claim its resources for a domestic purpose, the process of securing 

goal consensus and translation to agreed objectives will be at its 

most diffuse, vigorously political peak." 

Since federal programs are vertically administered through the 

"layer cake" by function, at the local level the LEAA dollar conduit 

lays next to many others--HEW, HUD, etc. Who, by consensus, is 

responsible for the horizontal integration of funds and programs and 

the "comprehensive" plans which must be completed for the steward of 

3 It 4S too easy for an isolated federal official, each conduit. .L 

who spends full time on crime control problems, to fall into a trap 

h to worry about is crime control. Trying that all a big city mayor as 

'th a b4 g city mayor or looking at his stack to get an appointment W1 .L 

h ht The impact of the dollars of reading material sobers such t oug s. 

can be overestimated. In Santa Clara County, for example, 

3. The author should credit the Federal Government for crea~ing, 
Federal 'Regional Councils and for initiating othe~ coord1natJ.on 
mechanisms. For example, the annual arrangement ~s a Federal 
effort to provide this kind of horizontal, integrc:t10n_ an~ t~ 
provide continuity over fiscal year fund1ng per10ds th1s 1S progress. 
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annual expenditures for police, courts and corrections total over 

$50 million per year and have been increas1ng at about 10 percent 

per year. The total annual income from LEAA, including Pilot Program 

funds, amounts to less than half of the annual increase. With these 

funds we are to reduce crime and carve out a disproportionate amount 

of the time and attention of busy public officials? 

"We have become accustomed to the applicability of the fable of 

the blind men and the elephant In more recent years, we 

have been increasingly brought to realize the strong and widespread 

interdependencies among the functions in society and the widespread 

indirect and secondary effects our attempted remedies can have. This 

suggests that it is not one but a tangle of elephants we would address. 

Our brief and simple description of the domestic policy decilion 

universe suggests that a tangle of blind men addressing a tangle of 

elephants may be an appropriate figure overall (Lewis 1971)." 

The "layer cake" method of organizing is inadequate to deal with 

the way the problem is organized. The public administration require-

ments for policy implementation must be better understood so the 

"process" can be developed which will produce the "proj ects". As a 

change agent, the question is what is the best leverage point to 

operate from? Should one locate in the executive branch of the 

Federal Government? At the LEAA Region? In a State Planning Agency? 

In a Regional Planning Unit? 

"Where in the structure should the change agent stand? Next 

to whose ear and fountain pen, if he is an advisor; sitting at what 

controls, if he is an operator. There are not a small number of 

51 

I:, 

r , 

t- I 



. 

points from which writs run to manage the domain (Lewis, 1971)." 

If the change agent locates at the local level • . . "as 

things are now, except for a handful of cities and states, this 

is not where the money is to reward new excellence nor inclination 

to seek it out, nor the climate for the use of it (Lewis, 1971)." 

I believe the Pilot Cities, as an LEAA strategy, address that 

most critical problem very directly. 

The domestic issues then are far more complex national priorities 

to address. Even Federal policy makers with experience at AID or 

with the Peace Corp, though they have experience with local govern-

ment kinds of problems, obtained that experience in programs which 

were external to the United States. To successfully address the 

domestic issues will require new organizational fo~s, new adminis­

trative methods, new forms of public administration. The phrase, 

"War on Crime" or "War on Poverty" are symptomatic of the vestiges 

of the tendency of the Federal government to administer a domestic 

program as if it were an external threat to the nation. Obviously, 

none of us want to make war on ourselves. 

"'. 
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Perspective on the Pilot Cities Strategy--Paralle1 Crime Control 
Developmen~s in the Private Sector 

The Pilot Cities Program can be placed within a larger environment 

that serves as commentary on the "changing" change process in crime 

control policy making. 

What is most significant about these developments is that 

most of them have occurred very rapidly starting perhaps 20 

years ago and gaining 'nomentum very rapidly during the past six 

years. 

We have come a long way from the Prisoner Aid Societies. Many 

of these are still active, primarily in the mid-West and Easte:-n 

portions of the United States. They were the early pioneers in 

criminal justice reform. ~ 

For many years change was left to the professional associations; 

i. e., the American Correctional Association, the International 

Association of Chiefs of Police, and the American Bar Association. 

They represent examples of professional membership organizations 

which advocate changes through, professional channels. 

The number of people and the number and type of organizations 

which now interact around criminal justice research, policy formulation 

and implementation has changed radically--and the pace seems to be 

quickening. First, there are the "professionals," important leaders 

whose names are closely connected with universities or private 

non-profit organizations. They conduct criminal justice research; 

they write, and their organizations, though small, serve as intellec-

tual centers for criminal justice reform. Next are the "providers," 
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people who provide the funds for criminal justice studies and who 

support criminal justice research. These too have grown in number. 

The Ford Foundation has been a contributor for a long time and 

through the Police Foundation headed by Charles Rogovin, has sub-

stantially increased support for criminal justice research and 

demonstration. The Center For the Study of Crime and Delinquency, 

headed by Saleem Shah, at the National Institute of Mental Health, 

has supported significant work in the criminal justice area. 

The most profound change has been in the numbers of professionals 

working for the LEAA program at the federal, state, and local level. 

Third, are the "proponents," or officials representing units 

of local government. Though present in the past, they are more 

interested and more informed than ever before. 

Lastly, there are the "profit makers," the many profit making 

companies which have been attracted to crime control as a market 

area. They, too, are making valuable contributions. 

It is the interaction of the four--the professionals, the 

providers, the proponents, and the profit makers--that make up an 

infinitely intricate network of communication and exchange resulting 

in the formulation and implementation of crime control policy. 

What follows is a quick review of what has happened in recent 

years: 

The concern with the system as a whole has been a recent one. 

Significantly, it has been the National Council on Crime and Delinquency, 
'-, 

which grew out of a professional membership organization, that first 

took an aggressive interest concerned with the whole field of 
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cri~inal justice. 

NCCD is an independent non-profit organization. It i.s governed 

by a Board of Trustees that is composed of more influential citizens 

each year and fewer professionals. The NCCD Citizens' Action 

Program established State Crime,and Delinquency Councils in some 23 

states. NCCD has a research center and a national information service. 

On the academic front, recognition of the need for professional 

preparation in criminology is also relatively new. Until recently, 

criminology was taught as a course in Sociology Departments. The 

first School of Criminology was established at the University of 

California, Berkeley, about 20 years ago. It has a separate dean 

and faculty. Later, universities established Departments of Criminol­

ogy, for example, the Florida State University has a Departme~t of 

Criminology and Corrections. Both the School of Criminology at 

Berkeley and more recently, the School of Criminal Justice of the 

State University of New York at Albany under the leadership of Dean 

Myren, have been producing professionals specifically educated in 

advanced studies in criminology'and criminal justice. The John Jay 

College of Criminal Justice in New York should also be mentioned here 

as an institution specifically designed to prepare people for careers 

in criminal justice. 

Within the last three years, there has been a very noticeable 

tendency for state colleges and community colleges to broaden the 

curriculum across the criminal justice system. Police Science depart-

ments at the junior college level in California have changed noticeably 

for example. Many have even changed their names to reflect this 
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changing emphasis. 

There have also been a number of university based centers 

established to focus attention on part or all of the criminal justice 

system. ~any of these are affiliated with law schools. The Ford 

Foundation has been quite active in providing supporting funds to 

get these centers started. Ford has provided funds to the Center 

on Administration of Criminal Justice, headed by Floyd Feeney at the 

University of California, Davis Law School; the Center .Eor the 

Advancement of Criminal Justice, headed by James Vorenberg and Lloyd 

E. Ohlen at Harvard; the Center for Studies in Criminal Justice 

at the University of Chicago Law School, headed by Norval Morris and 

Hans Matick; the Institute of Criminal Law and Procedure at George-

toWn University Law Center, headed by Sam Dash. 

Other active university based centers include the Center for 

Study of Crime, Delinquency and Corrections at Carbondale, Illinois, 

under the direction of Charles Matthews; the Center for Studies in 

Crime and Criminal Law at the University of Pennsylvania, headed by 

Marvin Wolfgang; the Southeastern Correctional and Criminology 

Research Center at Florida State University, headed by Gordon P. 

Waldo, and the Youth Studies Center at the University of Southern 

California, headed by Alex McEachern. The Vera Foundation, headed 

by Herb Sturz, serves as a model in and of itself; it is not 

university base.d. It is a private non-profit organization closely 

connected with very highly re&arded work toward reform in New York 

City. They have also received support from the Ford Foundation. 

A number of other independent private non-profit organizations 
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have been formed in recent years including our own American 

Justice Institute, headed by Richard A. McGee. AJI is distinct; 

first, because it is one of the relatively few institutes which 

is not university based; secondly, because the Board of Directors 

and the staff is composed of practitioners, most of whom have 

many years of practical experience in criminal justice, but who 

also have the academic qualifications normally found in persons 

associated with universities. The American Justice Institute, 

as an organization, represents a different kind of link between 

the academic community and operating criminal justice agencies in 

the field. 

I have mentioned these organizations and these names intentionally. 

These are the men and the organizations who for the most part are 

the intellectual leaders of criminal justice reform. They are the 

thinkers. They have been conducting much of the research. These 

men formed the backbone of the content of the President's Crime 

Crommission publications. They are keynote speakers at important 

criminal justice conferences. Their namr .,"" and their work appear in 

the professional journals, and they comprise the membership of many 

federal, stat.e and local crime commissions. The group is still small 

enough that most of its members know one another. A highly complex 

but informal network of communication and exchange of thought exists 

to tie them together. 

The number of people and the number of organizations is expanding 

rapidly. Private profit making organizations have sprung up, 

indirectly stimulated by LEAA funds. They bring many new disciplines 
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to the field: economics, political science, engineering, and 

particularly, peopl(~ from aerospace with high technology skills, 

systems analysis, olplerations analysis. The private sector has 

adapted quickly to the shift in national priorities from national 

security and the spa1ce program to the new domestic priorities, 

including crime control. The early preoccupation with hardware was 

a vestige of past marketing approaches, I think, and again analogous 

to the "war on crime" approach more appropriate to methods used to 

approach external prioTities rather than domestic ones. The 

successful profit making firms are making the needed adjustments so 

we see evolution in the private sector which has great momentum. 

These four change agents, the professionals, the providers, 

the proponents and, the profit makers, provide a &rowing pool of 

resources. If any trends are becoming clear, it seems as if the 

universities are no longer "cloistered," and that private non-profit 

and profit making organizations are moving into the community where 

crime can be dealt with at the local level. Significantly, beeause 

LEAA funding poli,cies channel funds primarily to local government, 

the professionals, the private non-profit and profit making organiza-

tions are linking up with local government as a source of support 

rather than the Fede.ral government. The relationships are varied, 

dispersed; new organizational arrangements are developing. It is 

too soon to tell wheths!r these will meet the requirement of flea-ism 

--whether they will serve to ,complement or thwart the more traditional 

organizational m(achanisms that have been established to achieve 

crime control. 
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There are parallel developments in government programs in 

other domestic priority areas; the HUD-HEW Urban Observatories 

appear to be a university based co~nterpart of the Pilot Cities 

Program. The Department of Housing and Urban Development~nd the 

United States Office of Education in the Department of Health have 
~. 

collaborated in establishing several United States cities as Urban 

Observatories. The program is directed by the National League of 

Cities. The program appears to be a successful mechanism through 

which city administration and uniVersities can establish practic~l 

problem-oriented working relationships. 

This trend will probably continue but also include similar 

arrangements with private non-profit groups and profit making 

organizations as well. 

The preparation of people specifically trained to conduct 

research in criminal jus tice has also changed. The training ground 

has moved from Sociology Departments and Law Schools, to sped.:alized 

Schools of Criminology. Centers affiliated with universities now 

serve as a practical training ground. 

There are more recent indications that criminal justice centers 

will also develop alongside Schools of Public Administration. A 

program is currently under development at the University of Southern 

California for example. This is a most significant development, for 

it casts the job of criminal justice reform in terms of an analysis 

and definition of the process through which change needs to be 

achieved--on political science, on problems in public administration, 

and On public policy analysis. It gets at the issues of implementation. 
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I would l ike tv draw the reader's attention In conclusion, 

to the attachment. Each of the pilot project directors has a 

f r The names of key contacts at commitment to technology trans e . 

each pilot, at the LEAA Region, and at the National Institute, 

are provided in the appendix. These people are willing to host 

visitors and, within the limitations of their budgets, they are 

h d t . 1 They are also available 
willing to disseminate pub lis e ma er1a . 

On behalf of the pilot project directors, for telephone contacts. 

to extend our invitation to you to make use of the 
I would like 

~i!0t Cities as a resource. 
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Notes to Table - "Guide To LEAA' s Pilot Cities and Their Technology 
Transfer and Dissemination Resources" 

1. Note that all of the Pilots are listed in the order 
of initial grant award date and that they have 
varying lengths of project experience. The first 
five Pilot Program Directors listed participated in 
the workshop, "The Pilot Cities Experience." 

2. The LEAA Region contact which has been listed is the 
person who has had the most contact with the Pilot 
City and is most familiar with the program. In most 
cases, the National Institute contact is the person 
who was responsible for initiating the Pilot and for 
early contacts in the host community. 

3. All of ,the Pilots view their technology transfer and 
dissemination functions as important. While Pilot 
Project personnel are not available to travel from 
the Project site for consultation, person to person 
contact on-site is encouraged. Telephone contact and 
correspondence provide other tehcno10gy transfer 
vehicles. 

4. Dissemination of publications is limited. Each Pilot 
produces dissemination documents in quantity within 
budgetary limitations. We rely on the NILECJ Tech­
nology Transfer Division for National dissemination. 
Some Pilots reserve thle right to request reimbursement 
of costs of reproducing dissemination materials. 
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,Location of Pro; ect 
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Official Project 
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Title: 
Justice Pilot Program County Pilot Pilot Program 

Cities Program 

lotte. North Carolina 
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Grantee Organization: American Justice search, Inc., University of North Carolina 

Institute, Sacramento Dayton, Ohio 

Project Director: 
Robert C. Cushman 

John L. Scroggins Doug Gill 

Address of Project: 
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\ San Jose, California 333 W. 1st Street University of North Carolina 
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Paul Cas carano Richard Linster 

Richard Linster 
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for technology transfer Yes 

Yes Yes 

purposes? 
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ava:i..lable.? 

Yes 
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- - -------- -------

Official Project University of New Mexico Norfolk Metropolitan Omaha-Douglas County 
Title: Criminal Justice Pilot Area Criminal Justice Metropolitan Criminal 

Program Research Project Justice Center Program 

College of William University of Nebraska 
Grantee Organization: University of New Mexico and Mary at Omaha 

Williamsburg, Virginia 

Project Director: William Partridge Harren Heemann Malcolm E. MacDonald 
Address of Project: Institute for Social (Acting Director) 235 Aquilla Court Room 

Research & Development College of William 1615 Howard 
University ~f New Mexico and Mary Omaha, Nebraska 68102 
Albuquerque,'New Mexico Williamsburg, Virginia 

87106 
Telenhone: (505) 277-3422 LZ03)22~~~ggo F.xf" iql (402) 345-9247 

Grant No. NI-71-050G NI-72-005-G NI-72-004-G 

Date of Grant Award: February 15, 1971 September 7, 1971 September 8, 1971 

Ron Cook Charles ILtnkevich Marc Dreyer 
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LEAA Region Contact: Region VI, LEAA Region III, LEAA Region VII, LEAA 
(214) 749-2958 (215)597-9440 (816) 374-450/ 

. 
National Institute of David Powell' Richard Linster Walter R. BUlkhart 
Law Enforcement and (202)382-6001 (202) 382-6001 (202)382-6001 
Criminal Justice 

I,,~~ ... ~~ .... 

Willing to host visitors 
for technology transfer Yes Yes Yes 
purposes? ~ 

List of publications 
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THE QUANTITATIVE ASSESSMENT OF IMPROVEMENT NEEDS: 
THE ALBUqUERQUE PILOT CITIES EXPERIENCE 

William. R. Partridge, Director 
Fred W. Koehne, Assist,ant Director 

The Criminal Justice Program 
Institute for Social Research and Development 

The. University of New Mexico 

Introduction 

This paper presents the methodology employed and the results of 

an initial research project aimed at the following: 

. Definition of basic criminal justice system 
obj ec tives. 

Definition of relative importance of objectives. 

Assessment of the high priority needs for im­
proved methods of achieving objectives. 

Definition and assessment of the relative impor­
tance of basic criminal justice system functional 
activities. 

Planning is often based on thE opinions of a few agency profession-

als and planners. In some instances, the relatively small group of 

people allowed personal bias to impact on planning results. This pro-

ject was undertaken to provide a framework within which planning for 

system-wide improvement would reflect a response to high pxiority needs 

defined from a b:roader viewpoint. Tlle proj ect involved solicitation 

of the opinion of approximately 100 members of the community-at-Iarge 

and professionals within the criminal justice system. 
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The purpose of this project was to apply an orderly method of 

soliciting and correlating the opinions of people in regard to 

criminal justice improvement needs. The results we intended for luse 

as but one of the tools necessary to effective planning. There i.s 

no pretense of absolute definitions as might be implied by quanti-

fication. The results should be interpreted only as indicators of 

areas of high priority needs. 

The methodology and results associated with this eHort are 

summarized in subsequent sections. 

Basic Criminal Justice System Objectives 

The Criminal Justice Program stgff developed a listing which 

reflected ~he fundamental objectives of a criminal justice system. 

This listing was reviewed with qualified professi~na1s and refined. 

The following thirteen objectives were the result of this effort: 

1. Prevent crime through community action which mini­
mizes the motivation and opportunity for criminal 
acts. 

2. Deter crime by. increasing the probability of appre­
hending the criminal. 

3. Ensure through community participation and other 
means of public awareness of criminal justice prob­
lems and operations. 

4. Ensure that the law conforms to community norms and 
is enforceable. 

5. Recognizing that a small percentage of persons arrested 
are brought to trial, establish policies and controls 
governing the selection of alternatives to trial. 

. ., 
6. Ensure humane treatment of all persons by criminal-justice 

personnel. 
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7. Maximize the number of offenders who are brought 
to trial. 

8. Increase the rate of convictions of guilty persons 
for offenses committed. 

9. Provide quality legal representation for. all 
defendants. 

10. Provide defendants a speedy trial. 

11. Assure consistent sentencing practices appropriate 
to the crime and the offender. 

12. Protect the community by detention of dangerous 
offenders. 

13. Reduce the re-entry of offenders into the crimina1-
justice system by providing appropriate. community 
based treatment of non-dangerous offenders re­
~abi1itating ~ncarcerated offenders, and p;ovid­
~ng construct~ve supervision of probationers and 
parolees. 

Relative Importance of Objectives 

Representatives of the community and criminal justice agencies 

were asked to provide their assessment of the importance of the 

criminal justice system objectives. The method used involved ranking 

the objectives from 1 through 13 in a manner which reflected their 

opinion of the relative importance of each objective. The consensus 

is presented below: 

1. Prevent crime through community action which minimizes 
the motivation and opportunity for criminal acts. 

2. Reduce the re-entry of offenders into the crimi­
nal justice system by providing appropriate com­
munity based treatment of non-dangerous offenders 
r~h~bi1itating incarcerated offenders, and pro- ' 
v~d~ng constructive supervision of probationers 
and parolees. 

3. Ensure through community participation and other 

69 

1". 

j". 

il 

, ~ : 
t 

:1 

~ c;. : 
1 I 

f 

f 
i 
I 
I ' 

!; 
i J II ,I 
r 

11 
I ' 
Ii 
i" 
II 
I. ~" 

I
i; 

<, 

:i 
t 



means a public awareness of criminal-justice 
problems and operations. 

4. Deter crime by increasing the probability of 
apprehending the criminal. 

5. Provide defendants a speedy trial. 

6. Ensure humane treatment of all persons by 
criminal-justice personnel. 

7. Ensure that the law conforms to community 
norms and is inforceable. 

8. Provide quality legal representation for all 
defendants. 

9. Assure consistent sentencing practices appropriate 
to the crime and the offender. 

10. 

11. 

12. 

Recognizing that a small percentag: of 
persons arrested are brought to tr~al, estab­
lish policies and controls governing the 
selection of alternatives to trial. . 
Protect the community by detention of dangerous 
offenders. 

Increase the rate of convictions of guilty 
persons for offenses committed. 

13. Maximize the number of offenders who are 
brought to trial. 

AssesGment of Hi h Priorit Needs for 1m roved Methods of Achievin 

Objectives 

It cannot be assumed that the relative importance of objectives 

cl.lrrelates directly with the need for improvement. A system objective 

may be very high in relative importance, but it might currently be 

accomplished in a satisfactory manner. Therefore, the community 

and the criminal justice representatives were asked to assess the need 

for improvement in the achievement of system objectives. 
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The method used for this assessment was the distribution of 100 

points among the thirteen objectives. The co~sensus is presented 

below: Number 

1. Reduce the reentry of offenders into the criminal 
justice system by providing appropriate community­
based treatment of non-dangerous offenders, 
rehabilit~ting incarcerated offenders, and providing 
construct~ve supervision of probationers and parolees. 

2. Prevent crime through community action that minimizes 
the motivation and opportunity for criminal acts. 

3. Deter crime by increasing the probability of 
apprehending the criminal. 

4. Provide defendants a speedy trial. 

5. 

6. 

7. 

8. 

Ensure through community participation and other 
means a public awareness of criminal justice 
problems and operations. 

Provide quality legal representation for all 
defendants. 

Ensure humane treatment of Rll persons by criminal 
justice personnel. 

Protect the community by detention of dangerous offenders. 

19 

17 

11 

8 

8 

7 

6 

5 

9. Ensure that the law conforms to community norms and is 4 
enforceable. 

10. Recognizing that a small percentage of persons arrested 4 
are brought to trial, es tablish policies and controls 
governing the selection of alternatives to trial. 

11. Assure consistent sentencing practices appropriate to 4 
the crime and the offender. 

12. Maximize the number of offenders who are brought to trial. 4 

13. Increase the rate of convictions of quilty persons for 3 
offenses committed. 
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Relative Importance of Basic Criminal Justice System Functional 
Activities 

Objectives are achiE~ved through the effective action of people. 

Thus, if methods of improvement are to be identified, it is necessary 
1 '. 

to define functional system activities, relate them to system objectives,: 

and assess their contribution to achievement of the objectives. 

A list of 43 basic c:riminal justice activities was developed. The 

next step was to determine which of the activities relate significantly 

to each of the thirteen c>bjectives. When this was completed, criminal 

justice agency professionals were asked to assess the relative contribu-

tion of the listed activities, This was accomplished by assigning 100 

points amo::l.g the listed activities associated with each objective. 

The results of this effort are presented below: 

OBJECTIVES AND ACTIVITIES 

Obj ec tive 1: Prevent crime through community action 
that minimizes the motivation and 
opportunity for criminal acts. 

Activities 

1. Provision of alternatives to criminal 
motivation throlllgh employment, educational, 
medical, and sOlcial welfare programs 

2. Early identification and treatment of 
potential offenders 

3. Reducing the profit incentive for 
criminal acts 

4. 

5. 

Motivation of the public to positively 
participate in the reduction of crime 
(informants or witnesses) 

., 
Reducing opportunity by making the targets 
of criminal acts less vulnerable 
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Activity 
Contribution 

Weights 

39 

23 

14 

13 

11 

100 

Objective 2: Deter crime by increasing the 
probability of apprehending 
the criminal. 

Activities 

1. Preventive and tactical police patrol 

2. Motivate the public to positively 
participate in the redu(!tion of crime 
(informant or witness) 

3. Reduction of opportunity by making the 
targets of criminal acts less vulnerable 

4. Intelligence gathering and tactical 
investigation 

5. Cooperation among the agencies of 
criminal justice at all levels of 
jurisdiction and operation 

6. Specialized investigation of crimes 
invo+ving juveniles 

7. 

8. 

Response to calls for police service 
and preliminary investigations 

Follow-up investigation of reported crime 

9. Utilization of scientific aids to 
investigation and evidence analysis 

10. Traffic control and enforcement 

Objective 3: Ensure through community participation, 
a~d other means, a public awareness of 
criminal justice problems and operations. 

Activities 

1. 

2. 

Motivation of the public to positively participate 
in community based programs aimed at prevention 
and rehabilitation 

Response to calls for police service and 
preliminary investigation 
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Activity 
Con tribu tion 

Weights 

20 

13 

13 

11 ' 

10 

8 

7 

7 

7 

4 

100 

37 

17 
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3. Specialized investigation of crimes 
involving juveniles 

4. Public information and community relations 
programs 

5. Follow-up investigation of reported crime 

Objective 4: Ensure that the law conforms to 
community norms and is enforceable 

Activities 

1. . . leg~slat~ve review of criminal law Cont~nu~ng oJ.. oJ.. 

2 •.. Assessment of the community attitudef~s., eost ~ 
and relative benefits related to en orcemen 
of selected criminal statutes 

3. 

4. 

SC':eening, investigation, and charging by 
the prosecutor 

Appeal processing 

Objectiye 5: Recognizing that a small percentage 
of persons arrested are brought to 
trial, establish policies and contr~ls 
governing the selection of alternat~ves 
to trial. 

Activi~ 

1. 

2. 

Screening investigation and charging by the 
prosecutor 

Juvenile court intake evaluation of referrals 

~ .. 
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Activity 
Contribution 

Weights 

16 

16 

14 

100 

36 

30 

21 

13 

100 

52 

48 

100 

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

Objective 6: Ensure humane treatment of all 
persons by criminal justice 
personnel 

Activities 

1. Supervision of probationers and/or parole~~ 

2. Preventive and tactical police patrol 

3. Processing of complaints and review of general 
conduct of criminal justice personnel 

4. Supervision and control of incarcerated 
offenders 

5. Pretrial release (Bond and ROR) 

6. Response to calls for police service and 
preliminary investigation 

7. Specialized investigation of crimes 
involving juveniles 

8. Screening, investigation. and charging 
by prosecutor 

9. Maintain privacy of infurmation concerning 
reformed offenders so as to avoid 
stigmatizing the individuals 

10. Follow-up investigation of reported crime 

11. 

12. 

Restoration of full citjzenship through the 
granting of pardon 

Traffic control and enforcement 

13. Monitoring and control of defendants, 
witnesses, jurors, and physical evidence 

14. Plea negotiation 

Objective 7: Maximize the number of offenders who 
are brought to trial. 

Activities 

1. Training of law enforcement personnel in 
criminal law 
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Activity 
Contribution 

Weights 

19 

13 

10 

9 

9 

7 

7 

6 

5 

.5 

3 

3 

2 

2 

100 

14 
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2. Motivation of the public to positively 
participate in the reduction of crime 

3. Screening investigation and charging by 
prosecutor 

4. Cooperation among agencies of criminal 
justice at all levels of jurisdiction and 
operation 

5. Continuing legislative review of criminal law 

6. Preventive and tactical police control 

7. Intelligence gathering and tactical 
investigation 

8. Specialized investigation of crimes 
involving juveniles 

9. Response to calls for police service and 
preliminary investigation 

10. Utilization of scientific aids to investigation 
and evidence analysis 

11. Follow-up investigation of reported crime 

12. Juvenile court intake evaluation of referrals 

13. Traffic control and enforcement 

Ac.tivities 

Increase the rate of convictions of 
guilty persons for offenses committed. 

1. Trial procedure and tactics 

2. Motivation of the public to positively 
participate in the re~uction of crime 
(informants or witnesses) 

3. Utilization of scientific aids to 
investigation and evidence analysis 
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Activity 
Contribution 

Weights 

12 

12 

8 

8 

7 

7 

7 

6 

6 

5 

5 

3 

100 

13 

13 

12 
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Activity 
Contribution 

4. Screening investigation and charging by 
prosecutor 

5. Follow-up investigation of reported crime 

6. Juvenile court intake evaluation and referrals 

7. Grand jury or preliminary hearing 

8. Indictment or f.iling of criminal information 

9,' Intelligence gathering and tactical 
investigation 

10. Plea negotiation 

11. Specialized investigation of crimes involving 
juveniles 

12. Monitoring and control of defendants, witnesses, 
jurors, and physical evidepce 

Objective 9: Provide quality legal representation for 
all defendants. 

Activities 

1. Appointment of counse1,in all phases of the 
process 

2. Juvenile court intake evaluation of referrals 

3. Provide the services and facilities needed to 
establish- effective defense (investigators, etc.). 

Objective 10: Provide defendants a speedy trial. 

Activities 

1. Case calendaring 

2. Appointment of counsel in all phases of the 
process 
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Weights 

10 

9 

9 

9 

7 

5 \ 

5 

4 

4 

100 

21 

18 
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Activity 
Contribution 

Weights 

3. Trial procedure and tactics 

4. Arraignments 

5. Juvenile court intake evaluation of referrals 

6. Screening investigation and charging by 
prosecutor, 

7. Monitoring a~d control of defendants, 
witnesses, jurors, and physical evidence 

8. Pret.rial release (Bond and ROR) 

9. Plea negotiation 

Objective 11: Assure consistent sentencing practices 
,appropriate to the crime and the offender. 

Activities 

1. Presentencing investigation and reporting 

2. Sentencing 

3. Verdict 

4. Trial procedure and tactics 

5. Monitoring and control of defendants, witnesses, 
jurors, and physical evidence 

6. Plea negotiation 

7. Appeal~' fJt.::essing 

Objective 12: Protect the community by detention of 
dangerous offenders. 

", 

Activities 

1. Sentencing 
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17 

12 

7 

7 

7 

6 

5 

100 

28 

16 

15 

14 

11 

8 

8 

100 

18 

2. Supervision of probationers and/or parolees 

3. Presentencing investigation and reporting 

4. Pretrial release (Bond and ROR) 

5. Plea negotiation 

6. Intake and classification of sentenced prisoners 

7. Decision to grant parole 

8. Juvenile court intake evaluation of referrals 

9. Screening investigation and charging by 
prosecutor 

10. Supervision and control of incarcerated 
offenders 

11. Physical arrest an.d/or issuance of citation 

12. Appeal processing 

Objective 13: Reduce the reentry of offenders into the 
criminal justice system by providing 
appropriate co~nunity-based treatment of 
~on-dangerous of~enders, rehabilitating 
1ncarcerated offenders, and providing 
constructive supervision of probationers 
and parolees. 

Activities 

1. Counseling and rehabilitative programs for 
probationers and/or parolees 

2. Prisoner rehabilitation programs 

3. Supervision of probationers and/or parolees 

4. Sentencing 

5. Juvenile Cal ~ntake evaluation of referrals 
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Activity 
Contribution 

Weights 

12 

10 

9 

8 

8 

8 

6 \ 

6 

6 

5 

4 

100 

18 

17 

14 

10 

8 
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6. Presentencing investigation and reporting 

7. Intake and classification of sentenced 
prisoners 

8. Supervision and control of incarcerated 
offenders 

9. Maintain privacy of information concerning 
reformed offenders so as to avoid stigmatizing 
the individuals 

10. Decision to grant parole 

11. Restoration of full citizenship through 
granting of pardon 

Activity 
Contribution 

Weights 

8 

6 

6 . 

5 

5 

3 

'100, 

The next step in the process was to develop an overall index of 

the importance of functional activity to program improvement. ~his 

was accomplished through a "weighted matrix" procedure described b'elow. 

it is noted that weights adding to 100 were used in discussions 

with the participants in this assessment~ since experience has shown 

that the general public finds it easier to work with the percentage 

concept. Computation requires decimal fractions adding to 1. 

1. Each of the thirteen system-wide objectives was sub­
jectively weighted as to its importance relative to 
the other objectives in such a way that the total of 
the weights of all of the objectives add up to 1. 

Example: If two objectives are asseesed, and the second is 
felt to be somewhat more important than the first, 
these might be reasonable weights: 

Objective 
Objective 

80 

1 
2 

Total 

Objective Weight 

.40 

.60 
1.00 

, 
[ . 

2. Each of' the forty-three major system activities 
was rat:d subj:ctively as to its"rel.ativecontribution 
to.the .. ,accompl~shment of each of the objectiyes. Again 
the rule w~s.u~ed that the total of the ratings of all 
of the act~v~t~es in supporting anyone objective must 
equal, 1. 

Example: Th~s exam:ple uses the objectives and objective 
we~ghts of the previous example and assumes that 
th::ee, ~ct:lvities, are necessary to achieve the 
ob] ect~ves. All three activities c,ontribute 
ab~ut equally to Objective 1, but activity C is 
sl~gh;ly less important to achieving Objective 1 
than .LS A ~r B. Activity B is much more impo'rtant 
in the ac1uevem~nt of Objective 2 than either A or 
C. 

Objectives 

I II 
Objective ~eights-- . .40 , .60 

A . 35 .15 

Activities B .35 .70 

3. 

C .30 .15 

Totals 1.00 1.00 

A relat~ve weight for each activity can than be calculated 
by summ~ng up, for each activity, the products of the 
activi~y contribution to each objective multiplied by 
the we~ght of the objective. 

Example: Using the sample weights of paragraph 2 above, 
the weights of Activities A, B, and C can be 
computed as follows: 

Objective 
1 

Activity A weight .35 x .40 + 

Activity B weight = .35 x .40 + 

Activity C weight = .30 x .40 + 

Total (this provides a check for 
computation errors) 
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Objective Resulting Activity 
2 Weight 

.15 x .60 = .23 

.70 x .60 = .56 

.15 x .60 = .21 

= 1.00 
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The result of this procedure is presented in the listing presented 

below. For ease of understanding, the decimal points were moved so 

that the listing can be considered in terms of percentages. 

IMPROVEMENT PRIORITY: CRIMINAL JUSTICE ACTIVITIES 

Importance 
Weighting 

1. 

2. 

3. 

4. 

Motivation of the public to positively participate 
in the reduction of crime (informants or witnesses) 

Screening inve.stigation and chargin~ by the prosecutor 

Provision of alternatives to criminal motivation 
through employment, educational, medical, and social 
welfare program 

Juvenile court intake evaluation of referrals 

5. Supervision of probationers and/or parolees 

6. Appointment of counsel in all phases of the process 

7. Sentencing 

8. Early identification and treatment of potential 
offenders 

9. Counseling and rehabilitative programs for 
probationers 

10. Reduction of opportunity by making the targets 
of criminal acts less vulnerable 

11. Preventive and tactical police patrol 

12. Presentencing investigation and reporting 

13. Prisoner rehabilitation programs 

14. Specialized investigation of crimes involving 
juveniles 

15. 

16. 

Response to calls for police service and 
preliminary investigation 

Follow-up investigation of reported crime 
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7.35 

6.13 

6.04 

5.63 

5.02 

4.72 

4.27 

3.60 

3.58 

3.17 

3.17 

3.13 

3.02 

2.84 

2.77 

2.68 

17. Trial proced~re and tactics 

18. Reduction of the profit incentive for criminal acts 

19. Continuing legislative review of criminal law 

20. Supervision and control of incarcerated offenders 

21. 

22. 

23. 

24. 

25. 

Case calendaring 

Provide the services and facilities needed to 
establish effective defense (investigators, etc.) 

Intelligence gathering and tactical investigation 

Utilization of . scientific aids to investigation 
and evidence analysis 

Intake and classification of sentenced prisoners 

26. Plea negotiation 

27. Cooperation among the agencies of criminal 
justice at all levels of jurisdiction and 
operation 

28. Pretrial release (Bond and ROR) 

~9. As f h 
k sessment 0 t e community attitudes, cost, and 

relative benefits related to enforcement of selected 
criminal statues 

30. Public information and community relations programs 

31. Decision to grant parole 

32. Monitoring and control of defencants, witnesses, 
jurors, and physical evidence 

33. Maintain privacy of information concerning reformed 
offenders so as to avoid stigmatizing the individuals 

34. Appeal ~rocessing 

35. 

36. 

Arraignments 

Restoration of full citizenship through granting 
of pardon 
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Impo:r.tance 
Weight,ing 

2.42 

2.14 

1.94 

1.83 

1. 76 

1.71 

1.60' 

1.55 

1.52 

1.48 

1.45 

1.44 

1.37 

1. 29 

1.24 

1.17 

1.12 

1.10 

.85 

.69 
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37. Traffic control and enforcement 

38. Verdict 

39. Processing ~)f complaints and revie,v of general, 
conduct of criminal justice personnel 

Importance 
Weighting 

.69 

.59 

.55 

40. f 1 f e t personnel in criminal law Training 0 aw en orcem n 
.54 

41. Grand jury or preliminary hearing 
.33 

42. Indictment or filing of criminal information .26 

43. Physical arrest and/or issuance of citation .25 

100.00 

Conclusion 

The above results suggest a methodology and the outcome of its 

use in the quantitative assessment of criminal justice priorities. 

While the rankings and weighting will vary in different geographical 

areas, we suggest the procedure as a useful one to establish more 

rational grounds for establishing funding and activity priorities. 

In our case, this method has moved us to place a greater emphasis on 

the public's role in the criminal justice system and the development 

of alt'ernatives to community and institutional placement. 
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AMERICA'S CRIMINAL JUSTICE SYSTEM--A DIAGNOSIS AND PROGNOSIS 

Arthur J. Bilek 
Chairman, Illinois Law Enforcement Commission 

Introduction, The Criminal Justice System--What Can We Expect Of It? 
.1 

The criminal justice system in America exists in an atmosphere 

of pervasive criticism. \.Je have been deluged with books, magazine 

articles, public statements, and newspaper stories about how poorly 

it operates. The criminal justice system has been blamed for the 

rising crime rates, especially in our cities and excoriated for its 

utter failure to control the crime problem in our nation. 

In a recent article, Sigurdson, McCarter and McEachern (1971) 

pointed out that from both a theoretical and a practicnl point of 

view, a system of criminal justice does not exist in the United States 

at this time. A rer~rt issued last month by the American Bar Associa-

tion Special Committee on Crime Prevention and Control entitled New 

Perspectives on Urban Crime (1972, p. 1) refers to a "non-Rystem" of 

criminal justice. 

This criticism raises several important questions: 

First, what can we reasonably expect the criminal justice system 

to do? 

Second, since it is generally acknowledged on all sides that the 

criminal justice system's ineffective and inefficient operation 
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exacerbates the problems. of high crime urban areas, what are 

the prime causes of this inefficiency and how can they be 

remedied? 

Third, what steps are being taken or sought to be taken by each 

component of the criminal justice system; namely, the police, 

the prosecutors, defense counsel, the courts and corrections, 

to improve the quality of justice in tne system? 

Limitation of the System 

It is natural for the public in this moment of crime crisis to 

turn to the criminal justice agencies to solve the problem. The Mayor 

of Detroit has said that crime is the number one problem in the urban 

areas. Each year over five million major offenses are reported to the 

police. Vandalism, the threshold of the criminal career, has reached 

a point in which the damage to school buildings alone now totals one 

hundred million dollars a year. Crime losses to American business 

operations exceed fifteen billion dollars a year. 

Crime control is clearly a very complex problem. For one thing, 

crime itself has numerous meanings. Crime, to the vast majority of 

people, means violent crime, or "street crime," such as murder, assault, 

rape, robbery, and mugging. This kind of crime is the type people 

fear most today. However, there are also so-called "white collor 

crimes"--tax evasion, price fixing, employee theft, swindling, and 

consumer fraud, among other examples. In addition, there are sensa-
.... 

tional crimes, such as organized crime, revolutionary and terrorist 

acts, corruption in public office, and violation of health and safety 
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exacerbates the rroblems of high crime urban areas, what are 

causes of this inefficiency and how can they be the prime 

remedied? 

k or sought to be taken by each Third, what steps are being ta en 

1 · ' system,' namely, the police, component of the crimina Just1ce 

1 the courts and corrections, the prosecutors, defense counse , 

f ' t' in tne system? to improve the quality 0 JUs 1ce 

Limitation of the System 

pubJ_-lc in this moment of crime crisis to It is natural for the ~ 

l ' t' agencies to solve the problem. The Mayor turn to the crimina JUs 1ce 

numbf~r one problem in the urban of Detroit has said that crime is the 

areas. 

police. 

Each year over five million major offenses are report~d to the 

threshold of the criminal ~areer, has reached Vandalism, the 

to school buildings alone now totals one a point in which the damage 

hundred million dollars a year. Crime losses to American business:· 

exceed fifteen billion dollars a year. operations 

Crime control is clearly a very complex problem. For one thing, 

crime itself has numerous meanings. Crime, to the vast majority of 

" ." such as murder, assault, people, means violent crime, or street cr1me, 

rape, robbery, and mugging. This kind of crime. is the type people 

fear most today. 1 so-called "white collor However, there are a so 

pr-lce fixing, employee theft, swindling, and crimes"--tax evasion, ~ 

consumer fraud, among other examples. In addition, there are sensa-

.. 1 t' and terrorist tional crimes, such as organized crime, revo u 10nary 

and violation of health and safety acts, corruption in public office, 
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regulations. Finally, thet'e is conduct categorized by some as immoral, 

but subject to criminal sanction in many states--gambling, prostitu-

tion, alcohol and drug abuse, profanity, fornication and obscenity. 

The criminal justice system itself has become a giant enterprise 

with over 46,000 separate agencies on the city, county and state,level. 

This total includes about 25,000'police and sheriffs departm~nts, 

13,000 courts, and 7,600 correct~ons agencies (U.S. Department of Jus-

tice, 1970A). Well over eight and a half billion dollars are annually 

expended to operate the system and pay its 750,000 employees (U.S~ 

Department of Justice, 1970B). 

But, it is totally unrealistic to charge this massive albeit frag-

I 
mented criminal justice system with the responsibility for controlling 

! 

I 

and dealing with all types of criminal behavior. In the first place, 

the criminal justice system does not impact the diverse social, eco-

nomic, and psychological factors which motivate people to commit crim-

inal acts. Secondly, fear of punishment for CrimE! is generally highly 

overestimated as a deterrent to criminal behavior. 

There is no evidence that those who fear punishment most are the 

so-called "white-collar criminals" who are often persons of position 

and responsibility. 

In contrast to a fear of punishment, public exposure and condemna-

tion of their crimes may result in personal disgrace and suffering to 

their families. It is reasonable to assume that an effective system 

of criminal justice might operate as a deterrent to those predisposed 

to commit "white-collar crime." 

But, what of the person who commits a violent crime in the streets? 

I 
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f 'l of such a criminal is that of a young, poor· Black A typical pro 1 e 

man who is unskille.d and uneducated, a slum area resident of a large 

urban center, often addicted to, or at least using, narcotics with 

little or no family and lacking in roots and a feeling of responsi-

, , h' h h lives He is a person who has bili.ty to the communlty ln w lC . e • 

cultural standards and is woefully untrained nothing by contemporary 

in the skills, which would enable him to live by legitimate means. 

The criminal justice system does not control or even affect the 

environmental factors, which significantly cultivate and contribute 

to this type of criminal. The threat of criminal sanction alone is 

not a signiflcant eterren 0 . d t t the person who has little to lose by 

violating the laws. Even if the police were to saturate a high-crime 

area with law enforcement personnel, unless the co~unity removes the 

cause and the sustaining environment of this form of criminal conduct, 

at best, there will be increased arrests, a temporary suppression of 

crime, and a dispersion of potential criminals to other areas where 

they may pursue their victims with less risk of apprehension. To 

attempt to control crime ln t lS manner 'h' l'S patently a case of treating 

the symptoms, but not the disease. 

that the crl'ml'nal J'ustice system is completely This is not to say 

helpless in controlling street crime. It can be an important factor 

in that control, but it can never be and should never be the only fac-

tor. II ' f t ' natl'onal COItUnl'tment to eliminate in The contra lng ac or lS a 

America's major cities the soc±o-economic ills, which are the genesis 

and support the breeding ground for street crime. 
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The Proper Role of the System in Crime Control 

The criminal justice system deserves criticism, not for failing 

to accomplish what it alone can never do, but for failing to do what 

it can, and should do, in improving control of crime. It must also 

bear strong criticism for failing to speak out pOintedly on the issue 

of what anti-social phenomena are within its parameters of control and 

what social problems are beyond its realm. County prosecutors often 

publicly announce a war on street crime but rarely, if ever, do We hear 

the local police chief respond that winning such a battle is beyond 

his agency's capabilities. 

An effective criminal justice system could accomplish the follow­

ing things: 

First, it could, with reasonable certainty, prevent and 
deter some types of crime and identify and apprehend 
certain classe'S of criminals. 

Second, it could insure that legally proper charges 
are placed against persons apprehended and that their 
guilt or innocence be realistically determined on the 
basis of such charges. 

Third, it could insure that-the accused is brought to 
a,fair and just trial with reasonable promptness, but 
wlthout compromising his right to sufficiently prepare 
the defense. 

Fourth, it could finally "bite the bullet" and demand 
that the punishment factor of sentencing be equitably 
and rationally dispensed for all defendants and that 
the correction period not be neutralized or corrupted 
by combining the almost mutually exclusive concepts of 
punishing and correcting. 

~y the System is ~altering 

It is painfully and tragically apparent that the criminal justice 

system is seriously failing in all of these appropriate and realistic 

objectives, especially in America's metropolitan areas. Police 
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apprehend only a minuscule percentage of serious law violators. The 

vast lnajority of crimes are never solved. Significant numbers of 

those arrested are released or discharged for one reason or another 

prior to, during or at the completion of trial. The majority of the 

defendants remaining are permitted to plead gUilty to lesser offenses 

than their original charge, to plead guilty to their stated charges 

in return for lenient sentencing, or sometimes to plead guilty to 

offenses that they have never committed. Overburdened prosecutors 

and courts are totally and completely unable to provide trials for 

the volume of pending cases. The negotiated plea thus becomes the 

escape route from an unmanageable case load even though this tech-

nique produces contempt for the entire criminal justice system by the 

defendant, his family, the public, and even the members of the crim-

inal justice system itself (ABA, 1972). 

Administra.tive inadequacies and inefficiencies and political 

boondoggling commonly render our courts incapable of processing the 

cases coming before them with reasonable dispatch. This results in 

an inordinate delay between the apprehension of the offender and the 

determination of his guilt or innocence. It must be noted, however, ~',~ 

that in those states, such as Illinois, with minimum 1:ria1 dates rules, 

it is the defendant and defense attorney who must bear the brunt of 

criticism for the delay. The criminal justice system cannot effec-

tive1y deter crime unless the commission of it is followed by swift 

apprehension, adjudication, an~punishment. 

Jails alone, of which there are over 4,000, on a given day hold 

153,000 adults and almost 8,000 juveniles. Only a handful of jails in 

90 

the entire country engage in any type of program or service involving 

rehabilitation and 52 P f h . ercent 0 t ese inmates are awaiting trials 

(U.S. Department of Justice" 1970C). 

In the mammoth Cook County jail with its 5,300 inmates, over 

65 percent are not sentenced but are awaitJ.·ng trJ.·a1 . or arraJ.gnment, 

This incarceration for lack of bail has a dangerous statistical 

reality. A study of 900 cases in Manhattan revealed that these who 

stay in jail for lack of bail are much more often convicted, go to 

prison more often, and get longer prison sentences than those who' 

make bail. A first offender who does not ma~e bail is three times as 

likely to be convicted and twice as 1J.·ke1y to go to . prJ.son as a defen-

dant who is free on bail (New York Times, 1972). 

Finally, all too frequently, because of public apathy and lack 

of resources, the penitentiary inmate receives only meager or token 

rehabilitative help. Consequently, he serves his sentence in idle­

ness and bitterness and returns to society as an angry and resentful 

person. To deny that to this day prisoners are brutally subjected 

to Violence, intimidation and sexual assault J.·n 1 a most every state in 

America is to become a co-conspirator ~vith the sheriffs, wardens, and 

guards who do not prevent such incidents and the savage inmates that 

perpetuate the acts. Almost as brutalizing and dehumanizing is the 

I:!ontinuation beyond any good reason of the antiquated disciplinary 

practices and officious, overharsh regulations that are the opera­

tional cornerstones of jails and prisons across the land. 

Offenders put ort probation or parole, also receive little in 

the way of meaningful help and supervision. Most probation officers, 
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while well-meaning, have almost no professional education, or train-

ing. Some probation officers carry caseloads of over three hundred 

offenders. The modern-day management concepts of professional super-

vision of employees, long-range planning, research and development, 

and personnel training are all but non-existent in probation and parole 

agencies. 

These deficiencies and ills are only a few of the reasons why the 

criminal justice system performs as poorly as it does and why it is 

held in such low contempt in America and elsewhere. But, more perva-

sive than tbese failings are two basic and crippling defects. 

(1) Lack of coordination 

First, the criminal justice system is woefully lacking in co-

ordination. All three branches of government play vital, significant, 

and meaningful roles in this system. The state legislature defines 

the conduct which society deems criminal, creates the agencies de-

signed to deal with the anti-social conduct, and prescribes the sanc­

tion or range of sanctions applicable to it. Agencies of the execu-

tive branches of city, county, and state government are charged with 

apprehending, prosecuting, and correcting persons who violate the 

criminal law. The judicial branch has the responsibility of deter-

mining the guilt or innocence of the accused, selecting a punishment, 

and exercising supervisory authority over persons on probation. While 

it is clearly neither an appropriate nor a desirable function to be 

burdening still further the extremely vital and sensitive adjudica-

tion process, the administration of probation is still much debated 

and zealously guarded by the judiciary. 
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Separation of powers in the criminal justice system came about 
, 

on the theory that it provided the requisite machinery for the protec-

tion of society from criminal acts, while providing a safeguard 

against abuse of gover'amental power. H h 0 _ owever, t e prJ.ce of pro,tecting 

individual rights is an inherent consequentJ.°al 0 ff 0 J.ne J.ciency in the 

system. 

A criminal justice system cannot be completely efficient except, 

perhaps, in a totalitarian socJ.°ety. How of th 0 ever~ J. e varJ.ous comronents 

of the system were better coordinated, it would operate with far ' 

greater effectiveness and efficiency and success and respect than it 

does at the present time. 

The criminal justicl~ system is fragmented into a number of totally 

independent components--1:he police, detention,the prosecutor, the 

defense counsel, the cou.rts probation corrections, and parole. Each 

operates under the pressure of proving performance in its assigned 

task. As a result, the overall objectives of the criminal justice 

system are obscured by each agency's competitive efforts to demon~ 

strate real or statistical success. Police departments respond to 

growing citizen concern over rising crime by increasing arrests. This 

results in more arrests being made on questionable bases, which in 

turn, reduces the possibility of obtaining convictions. Prosecutors 

and courts seek to relieve their concomitant heavy case loads by accept­

ing reductions and dispositions of serious criminal charges which do 

not, either in the short or long run, serve the ends of justice. De­

fense counsel bOth 0 f 1 o servJ.ng J.S a tering system manipulates it so as to 

delay as long as possible the day of adjudication for clients who face 
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a strong prosecution. Finally, corrections personnel are split into 

two groups, one defensively attempting to maintain discipline and 

detention through force and regulations and the other fighting frus-

tratingly to obtain and develop resources, programs, and opportunities 

for the rehabilitation of their clients. 

As a result, we all too often see legislators, policemen, prose-

cutors, judges and corrections personnel angrily pointing a finger 

at one another as being primarily responsible for the sorry state of 

the criminal justice system. This individualistic, antagonistic 

approach besides being totally non-productive also completely misses 

the point. All members and components equally share the responsi-

bility for the failure of the system. Attempts to fix degrees of 

blame are a waste of time and en(~rgies in a situatialU and at a moment 

in which there is no time to waste. 

The time has come and, in fact, is long overdue, for a commit-

ment to be made by all component~l of the criminal justice system to 

improve, not only liaison and conmunication, but coordinated working 

relationships with each other, both at the operational and at the 

administrative levels. This can be accomplished without sacrificing 

the essential independence of these agencies. By such action, the 

nation's criminal justice mechanisul could be converted at all levels 

from a diffused group of fragmented agencies, each acting independently 

and without regard for each other, into a unified system in which they 

can act on a coordinated basis to achieve the two-fold common goals 

of crime reduction and improvement of the quality of justice. One 

highly meritorious suggestion that has been made to convert the badly 
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fragmented system in large urban areas ihto a viable one is to 

I,~ establish multi-agency units.statutorily authorized to coordinate the 

~I activities of the criminal justice agencies within such area". but 

fl with safeguards against interference with the traditional preroga­

tives, responsibilities, and process of decision-making within those 

agencies (ABA, 1972). 

Great benefits would be gained by establishing interdisciplinary 

education and training centers where police officers, prosecutors, 

defense counsel, judges, and corrections professionals can learn how t 

their responsibilities interrelate as an arrested subject moves through 

the system. If the police officer is aided to understand the legal 

restrictions by which the prosecutor is bound, he can make better 

arrests and prepare sounder cases. If b th th ff" d h OeD lcer an t e prose-

cutor understand and accept the rules the judge must abide by, and the 

judge, in turn, gains an understanding of the difficulties the others 

encounter in assimilating and functioning under these rules, they 

should all respect and help one another more and " recognlze the futility 

of trading back and forth useless accusations. 

Communication barriers will be brl'dged only h .. 1 w en crlmlna justice 

system members are willing to expose their own professional responsi-

bilities and limitations to the scrutiny of their team members. Each, 

in tUrn, must offer helpful criticism and limitations, the wisdom of 

their experience to those in other dl·SC1·pll"nes. Th e most aggravating 

inttasystem problems can be identified and resolved if they an~ dis-

CUSsed candidly, and the ability to discuss them intelligently depends 

Upon knowledge, understanding and acceptance of each man's job (~ridg~, 1972). 
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(2) Over-criminalization 

The second most vexing problem in the criminal justice system 

l ' , Th4s problem illustrates a distorted set is over-crimina ~zat~on. ~ 

, h' th t rn The public desires the police to of priorities w~t ~n e sys e . 

be more effective in apprehending the criminal who commits violence 

in the streets, 
• 

At the same time, the community dilutes police man-

power by asking them to arbitrate family arguments, rescue treed 

cats, and collect public drunks. The courts are criticized for long 

delays in bringing criminals to trial, but judges are required to 

, t ff 4c offenses, municipal ordinance viola-spend time on m~nor ra ~ 

, 1 ho14 s Crowded J'ail facilities are tions, and in process~ng a co ~c. 

h d to warehouse public drunks and 
roundly condemned, but t ey are use 

offender who is unable to ra~se the needed 
detain the non-dangerous . 

bail for release. 

The problem of over-criminalizution is an excellent example of 

misplaced priorities. Over-criminalization is the application of 

to what are commonly known as victimless crimes. 
the criminal sanction 

These are offenses in which the participants act voluntarily and do 

not ~onsider themselves to be hurt or to be hurting anyone else. 

Social attempts to suppress morally objectionable behavior through 

f the cr4m4nal sanction has never resolved the problem. application 0 ~ "-

The corruption that occured during prohibition placed a serious drain 

on the severely limited resources of the criminal justice system, 

but it did not slow the sale or lQwer the consumption of alcoholic 

beverages. 
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Laws defining victimless crimes are a result of the legislature's 

response to the wish of a segment of society to be protected from a 

specific type of conduct believed to be undesirable. However, by 

yielding to public sentiment in this way, the legislature imposes 

additional burdens on already overloaded criminal justice agencies 

that they are ill prepared to handle. One of the worst results of 

over-criminalization has been in creating situations causing satel-

lite criminality of a more dangerous and victimizing type (ABA, 1972). 

Laws relating to the sale and possession of narcotics are a good 

example of this practice. Few per80n9 would want to see narcotics 

drugs distributed freely in this co.untry, but the existing stringent 

narcotics laws only rarely result in the apprehension of the importer 

of such drugs or the "wholesale" distributor of large quantities of 

them. If the laws enabled the criminal justice system to put such 

people out of business, they would be greatly beneficial. However, 

enforcement of the narcotics laws is directed primarily against the 

addict who possesses the drugs for his o~ use and the local pusher 

who sells them for profit, often to support his own addiction. The 

upshot of all this is that a lucrative black market is created deal-

ing in heroin which drives the price up to very high levels. Time 

and again we see the addict committing such crimes as robbery, burg-

lary, and theft to obtain the 
i 

money required to support his narcotic 

habit. In effect, we have encouraged criminality as a result of the 

laws prohibiting the sale and possession of narcotics, not to mention 

the growing and widespread lack of respect for law growing in America's 

young, the police corruption, the overloaded courts, and the jails 
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filled with persons convicted of possession of marijuana or ha~d 

narcotics. Experimental programs in methadone maintenance and half-

way houses for addicts show more promise in breaking the vicious 

cycle of addiction and criminality than do stiffer laws and penalties 

with regard to possession and sale of narcotics. 

To alter the laws concerning narcotics addicts in no way implies 

approval of those who abuse drugs. It is simply an honest recogn:i.-

tion that the pattern of enforcement of the drug abuse laws has re··' 

suIted in the creation of a far mot'e serious type of criminal behavior 

instead .of lessening the drug addiction in this country. 

The enforcement of laws against public drunkenness is another 

example of wasted criminal justice resources. Arrests for drunken-

ness consume much more than police resoui.rces. The ar;rest precipi-

tates the involvement of detention units, prosecutors, defense coun-

5el in many cases, judges,' fJrobation officers, and correctional per-

sonnel. Statistics indicate that arrests for drunkenness result in 

disproportionately high conviction rates. If the enforcement policy 

led to a reduction in the number of offenses, the cost might be worth-

while. However, there is absolutely no evidence that the criminal 

justice system has served as a deterrent to public drunkenness. The 

reason is simple; public intoxication laws are most frequently en-

forced against alcoholics who are clearly far more ill than criminal 

but who receive no treatment for that illness in the criminal justice 

process. This is not to suggest ehat society should shun the alcoholic 

and his illness, rather to point out that the criminal justice system 

is not the appropriate societal agency to provide alcoholics with the 
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care and treatment they need. 

It is apparent that a thorough reordering of criminal justice 

priorities is needed to remove victimless crime enforcement from the 

system and to shift to other governmental and private agencies the 

regulation of certain types of conduct now the subject of numerous 

criminal statutes. Onl'v -In th' h' J.... ~s way, can t e cr~minal justice agen.-

cies and resources now fruitlessly diverted, be redirected toward 

the much more important task of. reducing the frightening totals of 

vi.olent urban street crimes. 

These illustrations represent a diagnosis of the many major ill­

nesses and numerous aches and pains that plague the criminal justice 

system. The problems are many and varied, but the outlook is far from 

a totally bleak one. 

Some Initial Steps to Address the Problems 

Any prognosis regarding the patient would have to stress the 

recent effects of the Congress-passed Omnibus and Safe Streets Act 

of 1968. To illustrate the potential for recovery, improvement and 

effective functioning of the criminal justice system, a microcosm of 

the effects of one state planning agency operating under the Act can 

be cited. The Illinois Law Enforcement Commission was created by the 

first Executive Act of Governor Richard B. Ogilvie in January, 1969. 

·In addition to the federal funding available through the U.S. Justice 

Department Law Enforcement Assistance Administration, Governor Ogilvie 

and the Illinois General Assembly have provided millions of dollars in 

state aid to serve as an impact en the state's crime problem and a 

stimulus to the criminal justice system. ~he Illinois Law Enforcement 
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Commission has, through grants of federal ~nd state crime control 

funds, initiated a number of programs which offer visible success in 

curing some or the ills of the cr~iminal justice system. 

State-wide Criminal Justice Planning 

To deal with the basic defect of lack of coordination, the 

Illinois Law Enforcement Commission has created twen'L:y-one regional 

planning units each composed of a cross-section of the criminal jus-

tice system in the geographical area covered by the planning unit. 

Each functioning council contains area police chiefs, sheriffs, prose-

cutors, defenders, judges, probation and juvenile officers, correc-

tions officials~ representatives of units of local government of crime 

prevention and offender rehabilitation agencies, private citi2:ens, and 

businessmen. 

For the first time in the history of Illinois, representatives 

of each segment of the criminal justice system as well as city and 

county government and the general public are me.eting monthl;y to identify 

problem areas, assess the availabl~ resources, dist!uss approaches to 

the resolution of existing crime problems, and criminal justice sys-

tem deficiencies, and select a blue-print or strategy desigued to 

achieve crime reduction and imp~ove the quality of criminal justice. 

Each of these units is staffed with full-time professional crim1nal 

justice planners; each unit is required to develop a yearly plan iden­

tifying shortcomings and needs. In addition, staffs are responsible 

for proposing remedies and improvements to take care of diagnosed 

problems. 
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While each of these units presently exist as either non-profit 

ccrporations or governmental planning commissions, they are a visible 

first-step towards achieving legislatively created criminal justice , ! 

coordinating councils in Illinois. In the meantime, they are per-

forming the same function and achieving the desired goals through 

funded grant programs and voluntary cooperation and liaison. 

Improving Law Enforcement 

A start has been made to remedy the disservice to citizens caused 

by the diversitication and fragmentation of police agencies in Illinois. 

The coordination of police services through regionalization and con-

tractural arrangements is underway. Some larger cities have entered 

into contracts with smaller nearby communities to furnish police ser-

vices. In one cow~unity, to establish a close liaison with the police 

departments and yet allow students to police themselves, a local col-

lege has contracted with the city to create an unarmed student police 

force supervised by the city's police officers. A landmark in progres-

sive policing is the disbanding of several police agencies in one 

Illinois county and the formation of the first single county-wide po-

lice department in Illinois. Those communities that disbanded have 
r I 

been able to contract with the county agency for police service at a 

higher and more professional level than they could have attained inde-

p'endently. Eight additional counties are now moving to replicate this 

model project. 

The assignment of social workers to police de.partments to handle 

\ , ' domestic altercations and other problems of a social service nature has 
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far l aw enfarcement duties. freed palicemen l.·n its This praject, naw 

f initial success, is being expanded sE;(:anQ year, upan demanstratian a 

to' serve additianal departments. 

re1 atl.·ans bureaus are being created in numeraus Palice cammunity ~ 

palice departments·in Illinais. The recipients af these grants agree 

h assl.· gned men to' an appraved po. l.ce cammun, ,to. send t e 1 · ity relatians 

iZlstitute. " t" and dedicatian to. palice With" increased so.phistl.ca l.an 

cammunity relatians as a necessary palic~ functian, the hard line "gun 

stl.·ck" appraach to. palicing is changing in Illinais. and night 

Rehab:i.litating and Diverting Offenders 

there have been aver ane hundred separate pragrams In correctians 

the patential af rehabilitatian and decrease the designed to' imprave 

likelihaad af recidivism. Area-wide prabatian studies have been ini-

tiated to' determine the mast aptimum appraach to' serving affender 

clients i.n bath rural and urban settings. Whalesale penal ref arm has 

" af the'state carrections cade, elim­been led by a cample.te revisl.an 

and canvictian recards as a bar to' future state inatian af arrest, 

fl.' fty separate pasitions, ranging fram barbers to' licensing far aver 

1 t " al rules in the l.·ntraductian af ratiana apera l.an stack brakers, and 

l.·ntegrity-'stifling regulatary cantrals. prisans, replacing antiquated, 

hawever, transcend the internal impravements and Twa prajects 

pragram innavatians in carrectians. The first is diversian af the 

fram the criminal justice system, and the sacially and mar ally ill ~ 

f the system af delinquent yauths who' ather­secand is the referral aut a 

. from vandalism to. delinquency, wise wauld enter the chain-step pragressl.an 
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to. auto' theft, to' burglary, to. rabbery, all the time maving from 

training schaal, to. refarmatary, to. jail, to. penitent1.ary. 

Several pragrams have been initiated in Illinais to. divert 

bath adults and juveniles who' cammit affenses that are nat appra-

priate far pracessing thraugh the criminal justice system. The ab-

ject is to. relieve the burden of pracessing these persans fram pa-

lice, caurts, and carrectianal resaurces. Three detaxificatian pra-

grams have been funded, and twa mare are pending. 
Per sans caming to. 

I 

police attentian because of pUblic intaxicatian are taken to. detoxi-

ficatian centers far care and treatment rather than arrested and 

pracessed thraugh th~ caurt and correctians systems. 

Fifteen yauth service bureaus have also' been funded. The prim-

ary aim af thes(~ bureaus is to. pravide palice with an a.lternative to. 

court referral af juveniles apprehended far petty offenses and nan-

criminal behaviar s~ch as running away and tTuancy. Much behavior 

of this nature is indicative af underlying family, emotional, and 

schaol prablems rather than criminal intent. The youth service bureau 

attempts to. identify and secure needed sacial service for youngsters 

referred to. it~ instead.of initiating the first step on the cyclical 

treadmill af arrest, conviction, and detention. Now, the tragic 

commonplace reality of deliquency as a first step into. a lifetime af 

criminal careers can often be averted. 

Detoxification units and youth service bureaus have not been in 

existEnce lang enaugh in Illinois far a determinatian af their effec-

tiveness as diversian techniques. They represent, hawever, initial 

concrete effarts to. address the prablem af the averburden on the 
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resources of the criminal justice system. 

Upgrading the Prosecutoria1 Function 

The criminal problem explosion with its increase in crime and 

increase in arrests has had an immediate impact on the state's attor-

ney. Understaffed and under-budgeted, and with volume case load 

unequated historically, he has to cope with a maze of increasingly 

technical and sophisticated legislation and case decisions. The 

problems are many and the remedies elusive, but the public will no 

longer tolerate a defensive and apologetic posture. In Illinois, a 

multi-million dollar state's attorney's comprehensive project has 

been created to aid the prosecution on both the trial and appellate 

levels. Through a series of experimental model offices, state's 

attorneys in Illinois can utilize project services in all areas of 

criminal work, including investigation, research, juvenile court 

matters, and grand jury assistance. The project also has a strong 

training and special programs componerit which permits it to conduct 

its own training sessions, as well as, providing financing for state 

and national seminars. 

Public hearings have been held throughout the state of Illinois 

to elicit the views of the people regarding the question of whether 

legislative and geographic limitations of the state's attorney should 

remain the same, b~ expanded, or be reduced. 

It is again time to realize the true function of the prosecutor. 

He is and should be a community leader, a spokesman for improvement 

and reform. He should initiate and recommend legislation, for no one 
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is in a better position to do th~~). F f 
.- ar too ~ ten, those in the state's 

attorney f s office are interested p'"~ma"'~ ·l.y ~n th i 
~. ~.~. e r own political ad-

vancement. 
The political stepping-stone must be substituted with a 

career ladder. 
A strong merit system must be established to encourage 

career prosecutors. 

Improving_the Court System 

Funding, under the Omnibus Crime Control and Safe Streets Act , 
through the Illinois Law Enforcement Commission , is intended to assist 

in bringing about improvements in each,component of 
the criminal jus-

tice system, courts, police and corrections. 

What Chief Justict; Burger referred to two 
years ago as a case of 

"deferr.ed maintenance" in the courts has. 4 n .• some Cities, reached a 

pOint of necessitating complete overhaul. Th b . 
e Us~ness of the courts 

is a sensitive and delicate matter. Th f 
e unctioning of our courts 

cannot be allowed to become purely symbolic, as is the case in some 

of our metropolitan courts where plea-bargaining has all but replaced 

adjudication. 
The most difficult 'task in attempting to bring about 

court improvement is determining what is really wrong. Case backlogs, 

for example, are One of the most frequently decried ailments of courts, 

throughout the nat~on. Y t f h' 1 
• e ,0 t emse ves, backlogs are merely symp-

toms of underlying, often indistinct problems, which only searching, 

critical analysis will disclose. 

Illinois has the advantage of having a unif~ed, state • court system, 

with administrative and supervisory authority over all the courts, 

vested in the Supreme Court. S h t k uc a sys em rna es comprehensive study 

and planning possible. Despite some initial misgivings over the 
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t of the state judiciary participating 
unprecedented, untried concep 

the Illinois Supreme Court in 1970 
in a federally funded program, 

The court 
established the Committee on Criminal Justice Programs. 

comm
-lttee with the responsibility to pl~m, coordinate, 

charged that .... 
d ' e criminal and 

, grant funded pro~rams designe to 1mprov 
and superv1se c~ 

areas where the judicial branch of govern­
juvenile justice, in those 

The committee includes representa-
ment has primary respons~bility. 

tives of judiciary, prosecution and defense, lawyers in private prac­

tice, al~d members of the business community. 

With the ILEC funds awarded to the committee, a staff has been 

hired that is currently engaged in an in-depth evalua.tion of the 

d in the trial courts, reviewing 
quality of justice being administere 

d ~rectly related to the courts. I 
courts, and agencies .... 

d ' for four maJ'or areas: 
The committee is presently stu y1ng 

1. Court management and records 

2. 
Judicial education and court personnel training 

3. Probation 

4. Court facility improvement 

solve all the problems of the 
Although, adequate funding to 

EAA as a result of the creation of 
courts cannot be provided by L , 

d ' f 't activities, the 
the Supreme Court Committee and fun 1ng 0 1 S 

, 1 d ~n problem definition and 
Illinois courts are noW fully 1nVO ve .... 

A beginning has been made. 
seeking of solutions. 

f the court~, at this time, appears to be one 
The prognosis or 

of guarded optimism. 
h ' Outside of Illinois, 

Court reform is in t e a1r. 
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many jurisdictions and agencies have begun systematic diagnosis and 

treatment in court problems. The I t't t f C M ns 1 u e or ourt anagement at 

the University of Denver Law Center has been established and is train­

ing court executive officers. The National Center for the State Courts, 

established in 1971 with the support of Presiden.t Richard M. Nixon and 

Chief Justice Burger, has become a focal point for those determined to 

improi)'e the operation of the judicial system. The National College for 

the state judiciary at the University of Nevada is providing cont~nu­

ing education for the judiciary. 

The application of modern business techniques and the use of ad­

vanced technology is being looked to more and more to aid the judicial 

system. This is being done to solve the comple~ management and opera­

tional burdens of large courts. 

Setting of judicial priorities is occuring with greater frequency. 

The determination of innocence or guilt in criminal cases is much 

too important to society and the accused to be subordinated to the 

processing of autolnobile damage cases, for example. Diversion of cer-

tain classes of cases is being implemented, in many jurisdictions, as 

a partial solution to relieving overburdened courts. 

The need for vastly increased resources is slowly being recog­

nized. If society wants vast improvement in the quality of justice 

administered by its courts, it must be willing to commit the kinds 

of resources -It has ' h' f .... 1n reac 1ng many 0 its other goals. 

However,. let us not be misled into thinking that federal assis­

tance or outside influences will, alone, bring about court reform. 

The basic ingredient for such reform lies within the judicial system. 

Those responsible for the administration of justice, the judges them-
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selves, must respond. It is only with a renewed dedication on their 

part to make the court system work efficiently and justly, that inor-

dinate delay can be eliminated, constitutional rights observed, and 

confidence in the courts restored. 

How rapidly and to what extent these reforms an? improvements 

are having an impact on the problem is difficult to judge at this 

relatively early date, but in Illinois' two largest cities--Chicago 

and Rockford--crime is actually decreasing. Statewide, the crime 

increase this year, some 6 percent, was 50 percent below last year's 

increase eUCR, 1970). 

Important as it is, money alone will not provide all the solu-

tions to the prob~ems in the criminal justice system. More than 

anything else, we need a renewed commitment to the concept of ordered 

liberty and impartial but effective justice. 

Conclusion 

In making a diagnosis and prognosis of the American criminal 

justice system, several basic facts must be confronted: 

1. Crime is a mUltiple, many faceted pl=oblem that 
no single solution or approach will resolve. 

2. Social, moral and cultural reform is more important 
in dealing with America's crime problem than crim­
inal justice system improvement. 

3. Change and improvement is essentially and immedi­
ately needed in all phases, elements and agencies 
of criminal justice. 

4. Neither the public nor the criminal justice agencies 
themselves should accept the illusion that criminal 
justice reform will bring public safety to this land. 
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In any review of criminal justice 
, it is yital to analyze the 

underlying rationale that . 
Justified the process. E ssentially, all 

men look to government to 
provide an atmosphere of peace and safety. 

The criminal justice system cannot insure h h suc umane tranquility, 
but its central task is to deal promptly, ~f' . eL ·~c~ently, effectively 
and equally with transgressions f 

o the harmony. 

It is unsound and hopeless to expect that the 
criminal justice 

system will prevent anti-social 
action on the part of man. Such 

wholesale antidotes d 
an remedies fall within the social system, the 

moral code, cultural taboos and internal 
self-restraints. The best 

that a criminal' t' JUS ~ce system can do is d 
eal competently with the 

social system's f '1 
a~ tIres; this competency 

on the part of the criminal 
justice system is all that we have 

a right to expect. Whether the 
criminal justice system will fulfill 

this role depends upon tvhat the 
public asks and expects, and whether 

the criminal justice system will 
be able to analyze its 'ills and take 

, its medicine in a mature , pro-
fessional manner. 
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Introduction 

HOPE AND DESPAIR MAKE THE 

SCENE IN CRIME PREVENTION 

Richard A. McGee, President 
American Justice Institute 
Sacramento, California 

The planners of this Fourth Annual Symposium on Law Enforce-

ment Science and Technology have chosen as the theme of the con-

ference: "Crime Prevention and Deterrence". 

While noble in precept, these are both negative terms, diffi-

cult to define, and impossible to prove. The word "deterrence 11 

has been omitted from the title of this pap~r, not because I mean 

to ignore it, but rather because it. can properly be included, 

H along with many other things, under the rubric of crime prevention. 
I' 

The criminal justice field has always been one fraught with 

controversy, philosophical conflict, misinformation, and frustra-

tion. Every pe~son views the scene colored by his own particular 

biases and perspectives. The school boy story of the "Blind Men 

and the Elephant" is particularly relevant in this field. 

Through several centuries in which organized society has 

attempted to find rational and effective responses to the crime 
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1 we have gone through a prob em, 
long series of wrong assumptions 1ead-

ing to wrong answers. 

Models of Crime Control 

Dr. Clarence Schrag, 
"C ' in his recent Monograph entitled, r~me 

and Justice: American Sty1e
ll 

suggests 
that over the last few cen­

have Passed through several ages. 
turies we 

In each of these 

d t of man's explanations 
, approach to crime was the pro uc society s 

for criminal behavior and his resultant responses to it. 

First, there was 
R e ll when it ~'as commonly 

the "Age of eveng, 

d of evil spirits. which had 
believed that criminals were possesse 

f the offender, usually th170ugh physi­
to be driven from the body 0 

cal punishment. 

It 

"To beat the devil out of someone 
is still a 

common idiom in our language. 

of Reason" during the late 18th 
Then came the so-·(;:r.!.11ed l'Age 

and ear.ly 19th centuries. 
more vecent effort to explain In this .. 

the assumption was made 
and find answers to the crime question, 

W4 th an innate knowledge of right and wrong, 
that man is endowed ~ 

, deliberate act, '11 and that a crime ~s a 
that he possess~s a free W'~ , 

and a perverse will. 
the result of malicious intent 

Under this con-

h 
,1\ 

"L t the punishment fit t e cr~me . 
cept we developed the motto, e 

that the main body of the criminal 
Since it was during this period 

being developed, this idea of 
law in Western Civilization was 

the central trunk of the ad­
retributive punishment still remai~~ 

ministration of criminal justice. 
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Newer ideas of prevention, of deterre,nce, hUman compassion, and 

the rehabilitation of offenders even now have not entirely displaced 

the basic concept of retributive punishment, but have merely been 

superimposed upon it, often ,,]:1.t.h little regard to the conceptual 

conflicts involved. 

Schrag points out that in the late 19th and early 20th 

centuries we began diverging in many ways from the rigid ideas of the 

previous period by allowing wide discretion among police, prosecu-

tors, courts, and correctional authorities in the disposition of 

eases. As a result, a new motto became prevalent: l1Let the treat-

ment fit the individual offender ll
, This he has referred to as the 

!lAge of Reform," 

There is much evidence to support the idea that Western Countries, 

including p.merica, are now in the early stages of another revolution 

in t~eir beliefs and practices concerning crime alld (!orrections. This 

has been designated as the "Age of Reintegration". Here the central 

concerns are to 1. maintai~ the peace and good order by preventing 

crime~ and 2. to place special emphasis on turning the known offender 

into a non-offender, and 3. to reintegrate him into the fabric of 

social and economic life as a self-supporting and participating 

member of society. 

In this formulation, we have assigned to ourselves a task far 

more difficult than that of, any previous age. In addition to the 

already formidable task of trying to deter and reform offenders, we 

are now asked to begin directing our attention to the entire com-

munity, its institutions of government, busilless~ education, health? 
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"",.=.. eat~on, 
religion, recr welfare, or any 0 relevant to the ther forces 

the incidence of mission of reducing . 1 deviance. anti-soc~a , 

As a result, we d practices, f concepts an the emergence 0 

have . n bail 
divers~o , , -Ina1ization, s decr1m. . h 

by such terms a work furloug s, 
f houses, citations, hal way , use 

identified 

increased use of reform, 

' creas~ng probationers, ~n ~ , olees and l' 'cs: for par P
sychiatric c ~n~ f volunteer 

of alternatives to ' use 0 incarcerat~on, 'ces at all serv~ 

d 'e of reluctant em~s levels, the the rural fortress , d the pr~son, an 

increased use of d" corrections. 
"community-base controversy 

In this welter practices and concepts, 
of changing e the status quo 

who would preserv d 'tiona1ists the tra ~ 
r.ges between of change, and 

the calendar or even turn back 

down thc.\lh()li~ system 

tested. 

alternatives before new 

:§~~~~~~~~~~~S~o~c~i~a~l~C~h~a~n~g:e 1 Chan~e an Correctiona - d 

r continue s for ou m~my reason There are 

h o would tear those w 

, devised and have been 

'ng and seeking grop~ 

which are based upon , ot all of solut~ons, n for new t 

' d the presen . 

the failures and 

Obviou8 set of The most 
. , of the past an -In the constantly ac-

frustrat1uns d • 

contemporary considerations ~s ' to be foun 

1 t ing social ce era and economic changes of ou r times. 

, the brief Dur~ng changed from country we have of our 
history . . in the 

'chest nat~on to the r~ . . an power of a Europe obscure colony 1 

an agricultura have changed from an., world; we k n 

sophisticate d industrial try ever now . coun 

to the most economy 

In the last century 

We have changed and a half nation made from a Principally of up 
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untutored semi-illiterates to One in which persons Without a high 

School diploma are labeled "drop-outs" and already marked for failure. 

There are more persons enrolled in colle?es and universities than there 

were in high 8cho ol s a bare generation ago. 

We have moved from the country to the cities and back again to the 

suburbs, leaVing the COre cities to become ghettos and breeding grOUnds 

of every kind of Social ill known to man. The very foundations upon 

which our Social, Political, and economic institutions have been 

bUilt are changing. In the face of all this, can We adapt OUr think-

ing, OUr practices, and the organi~ation of OUr service delivery 

systems in time to aVoid complete collapse? That is probably the 
real question before us. 

A graphic presentation of this phenome~on of crime related 

Social ills Was made in an extensive report prepared for the Youth and 

AdUlt COrrections Agency of the State of California by Space General 

Corporation in 1964. A detailed analysis by c-unity Was made of 

Los Angeles County, which then had Some seven million PeOPle. Five 

, 
~ . 

factors known to be concOmmitants but not neceSSarily causes of crime 

Were analyzed by census tracts. These were: median family inCome 

less than $5,000, Negro population 75 per cent or mOre of the resi-

dents, Population density of 10,000 or more pers~s per square mile, 

maximum school drop-out areas, and finally, maximum crime rate 

measured on the bases of 100 or more arrests annually for each 1,000 

persons in the 10 to 17 age group and 28 Or more arrests per 1,000 

• total population. Each of these five factors was Colored in black 
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ink on transparent the other. Their laid one upon . Sheets and then d 

they. forme b t together identical, u e not precisely boundaries wer ty 

o the middle of the coun . squarely ~n a black spot 

ss the would be futile to discu which of these question of 

It f one or more t he cause 0 sures is h gross mea rat er of the others, but 

it is t observe significant 0 grow together in that they all tend to 

the same neighborhoods. 

P
ublic Policy and Crime this study was made 

o to note ... ;n 1972 that 
It is also interest,ng Riot and also that 

before the Watts t well known a year . or 
and the fac s state coordinat,ng 

that there be a d 
recommended h of cr;minal 

th
;s same stu y bees ... 
< t'on from all ran , 01 with represent a , f s 

planning counc, to bring into sharper ocu 
ents to attempt d 1 cal governm justice an 0 

o f the system. 
h inadequac~es 0.. led little that some of ted 0 ns revea 

recommen at~o 
This study and related d ractitioners 

ble students an p known to knowledgea 
was not already manifestations of a 

of a number of b t it was one as 
;n the field, u d in our time w 
... country an crime in our O· lization that grow~ng rea 

getting to be too be left entirely to the t a matter to 
importan . ractitioners. 

narrow horizons and limited • 0 °nal just~ce p powers of. cr~m~ 

h national scene, On t e the President established on July 23, 

1965, by Executlve the Commission on o Order, 

The studies and o f Justice. Administrat~on 0 ~ 

nd the Law Enforcement a 

o 0 which were Comm~ss~on, 

recommendations of this 

1967, in the volume published in February, 

entitled f Crime in a "The Challenge 0 
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o t " Free Soc~e y together with 

many related documents,have furnished the basis and the background 

for much of the national effort in the last five years. 

For those Who are very young or who have ~ak sense of history, 

it may be Worth POinting out that in SPite of the extensive nature 

of these reports and their high quality, national and state "Crime 

CommiSsions" were by no means a new Phenomenon. Perhaps, the most 

famous earlier report of a Similar nature was issued by the National 

COmmiSSion on Law Observance and Enforcement in 1931. This COmmiSSion 

was chaired by the Honorable George Wickersham, and its report has been 

generally referred to as the "Wickersham Report". Governor Lehman of 

New York State convened a Similar CommiSSion and issued an exten-

sive report about five years later. Governor Earl Warren of Cali-

fornia apPointed a series of Special Crime Study CommiSSions be-
tween 1948 and 1952. 

Since the 1967 reporf, we have had two other related and well 

publioized national Commissions - theftational Advisory CommiSSion 

on CiVil Disorders, With ~he So-called "Kerner Report", Published 

in March, 1968, and the National CommiSSion on the Causes and Pre-

vention of Violence, chaired by Milton Eisenhower, with a report 
published in 1969. 

The enactment of the Omnibus Crime Control Act in 1968 and 

the birth of the Law Enforcement ASSistance Administration provided 

the mas t ambitious effort made so far by the national government to 

exert its POWer and influence in the crime control field. 

Now, we have the National AdVisory CommiSSion on Criminal Justice 

Standards and Goals, which will make a preliminary report to us here 
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on Wednesday. 
Such reports are often scoffed at and referred to as boondoggles, 

political tactics for delay, and speechwriters handbooks. It seems to 

me, however, that in this decade there is a difference, the pri~cipal 
ing;;;edi

ents 
of which are money and serious attention from the highest 

political leadership in the land. 

It has been said that in order to accomplish almost anything 
. 

in government, several ingredients are necessary: firs t, an idea and 

a plan; second, the authority to carry out the plan; third, people to 

execute the plan, and fourth, money ~o support it. 

The idea that deliquency and crime has reached a stage where the 

national government must begin taking a more effective hand has been 

growing slowlY noW for fifty years. It took a major leap forward 

with the enactmellt of the 18th Amendment in 1920 and the volstead 
( 

Act providing for its enforcement. Since then there has been a 

steady proliferation of federal criminal statutes involving such 

diverse crimes as kidnaping, auto theft, narcotics, prostitution, 

bank robbery, income tax evasion, selective service violations, and 

hijacking, to name a few. 

Inevitably, this has been accompanied by vast expansions of 

federal investigative and enforcement agencies. We are all familiar 

with the F.B.I.'s phenomenal growth since the early 1920s. The 

federal prison system has grown from three penitentiaries in 1928 

to 32 correctional facilities in 1972. During the last dozen years 

the federal judicial system has r.ot only grown to match the load 

produced by new laws, but has also be~un to apply federal interpre-
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tations of the criminal 1 aw to state criminal procedure. 

All three branches of the federal governmen.t have been approach-

ing the American crime problem on a piecemeal basis - case by case -

statute by statute - agency by agency - always being careful to re-

iterate th t 1 a aw enforcement and the admin.:i.stration of justice is 

basically a state and local government function. 

The expanding role of the f ' ederal government in all fields tends 

least a hi~hly visibl d to follow a breakdown or at by , e egree of failure 

state and local governments to meet apparent needs. A 
of this ph s examples, 

enomenOD, we need only to be reminded of !ederal growth 

in such oth f er unctions as public welfare, unemployment b insurance 

pu lie health, and elementary , education. 

The idea of crime as a national concern' b 1.8 a un.dantly clear. 

The plan for.' its' 1 1.mp ementation is far from clear at this point J.·n 

time. We are still groping to find the most acceptable and effec-

tive d' .. . J.vJ.Sl.on of: responsibilities and resources the among myriad 

of federal, state, and local agencies. 

But clearly, and perhaps . J.nevit<;lbly, the feneral government 

is moving deeper and deeper into the. crime field. The subject is 

raised here not aga1.nst this, but to point out that to argue for or . 

it is high time f or us to take a systematic look at the drift with 

a viable pian rather th a view to developing an merely to ride the 

current. We need to d f' e lone the respective roles of each of the 

authorities in the tot I a system in such a way as to produce an end 

result which is just, legal, and effective. 
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growing concern about cr~me, 
As a na,tion we contin.ue to express a 

national strat~ - the kind of grand scale 
but do we really have a ~~~:.::::::-::~-

1 
. of risks and the'commitment of human 

. goal setting, ba anc~ng plannJ..ng, 
and required to achieve realistic 

and ::n.ateria.l reSOu.rces designed 

objective~7. In spite of both 
rhetoric and new injections of money, the 

t be getting closer raises 
now has to be: _No! That we seem 0 

answer as of 
. sight engenders desE~' So, let us 

hope; that the goal is not ~n 
formula for achievement: 

look briefly at our five-step 

Authority - Personnel - Money. 

Idea - Plan ---

A National Plan fo'r Crime :E'revention 
discussed first because without 

The last item, Money', is always 

nothing else in the sequence happens. 
it, 

Contrary to popular be-

If plan, power and 
W4ll produce no miracles by itse • 

lief money alone .J-

. to achievement. I 
4ngre,dients that translate lnoney J..n 

people are the .J-

can and will provide all the money needed when 
believe this country 

and if the rest of the formula is P
laced in position for action. 

d control crime seems clear and 
d h t We mu.st prevent an 

The~ta 

aCIc.eptab1e enough. But is it really? 
Are criminal justice leaders 

come to grips with some of the 
d the society they serve willing to an 

1 neces8ary before 
-lnvolving value judgments whic:J. a.re 

hard decisions .J-

b d? To illustrate: 
really viable plans can e ma e. 

are we willing to sacrifice for 
How much :individual liberty 

enforcement effectiveness? 
How much privacy for 

How much 

security? . ? How much administrat:ive effic~ency. 
"due process" will we trade for 

How much costly institu­
retribution for offende.r 'tesoci.8.lization7 
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tiona,lization will we give up for less expensive alternatives? How 

much local autonomy for fiscal support from federal and state coffers? 

Answers to questions of this kind must of necessity be compromi-

ses, but unless they are arrived at, at least for limited periods of 

time, no workable plan can be carried out because the participants 

in the system will be working a.t cross purposes expending more 

energy quarreling among themselves than in fight.ing the enemy. 

As for plans, the authors of the omnibus crime statute and 

the administrators of the act have recognized from the start the 

need for planning, but unfortuna,tely, the state and regional plans 

so far too often have been descriptions of 'what is" rather than 

expressions of "what ought to be". This is so partly because crisis-

ridden administrators have little time or capacity to plan. An 

even more formidable obsta.cle to effective planning lies in the 

notorious frag~rrLentation of the criminal justice sy8te~ itself, to say 

nothing of differe.nce.s among the fifty state.s and gross differences 

within each of them - differ'ences of population density, differences 

of urbanization, d.ifferences of ethnicity, differences in per capita 

wealth. 

Then there is that other old bugaboo .- the need for bureaucracies 

to survive. Any plan or proposed plan which threatens consolidation 

of police departments, of jails, of courts, of prosecutors offices, 

of probation departments, no matter how ~7e.ll such a move might serve 

the public, will usually be resisted with death struggle ferocity. 

It is interesting to observe, too, that the uneasy equilibrium which 

is maintained among these status quo interests in practice also appears 
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within the membe.rship of m.ost of the State Plannin.g Councils. 

It is only honest to say that integrated system-wide cri.mi-

nal justice pla.nnin.g at this point in time is a phrase, not a 

reality. This is not to say that there. is no pla.nning going on <;,!r 

that any or all of it is bad, but it continues to be fragmented, 

piecemea.l, and certain.ly not com.prehensive in the best meaning of that 

term. 

Now as to auth,2J:'J.tY - au!hority to carry out any comprehensive 

criminal just.ice plan must' come ultimately from the legislative 

bodies of the states as well as from the Congress. Certainly, 

authority to carry out a non-existent plan is an empty power. It 

begins to seem to this observer that we either must be prerared to 

see effic:i.e.nl criminal justice planning delayed for reany years while 

it grows and matures or legislative power must be exerted to force­
r 

feed it with something stronger than a few million dollars of 

federal money. In our system of federated states the authority of 

the federal government is sharply constrained. State governments seem 

to me to be the key link in the authority chain. 

Personnel, the fourth ingredient of our formula. spems ro be 

faring better rhan rhe cnmprphenRive nlanning nr thp mobilization 

of authority. A recent J.EAA report states that during last year 

the number of full time equivalent criminal justice employees went 

un from 729.000 to 775,000, an increase of 6 1/4 per cent, and the 

funds expended increased by 14.4 ner cent for a total of $8,571,000.000. 

Since the mfJ.jor cost of criminal justice ·is employee r.ompensation, 
~. 
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it would appear th 
at we are not only 

but that th eir compensation is 
increasing the number 

of workers 

That this improvement Was 
g~owing faster ~han 

their numbers. 
brought about largelv . . 

federal monev i by the ~nlection of 
s questionable h 

, owever, because the d' . 
of both expendit ~stribution 

ures and emplovees among federal, 
governments did not state, and local 

change. It remains 8 
per cent federal, 22 

per cent state, and 70 
per cent local. 

What can be established 
, on the other hand~ is that the federaJ funds f . or tra~ning are causing a d 

numher of tr . ramatic increase in the 
a~nees and training 

opportunities in the field. This 

development groWing 
may well be the most h opeful 
program out of the LEAA 

In the long run , 
people working in the 

it will be competent , well prepared 
many aspects of criminal' . 

mov h Just~ce that will e t e total system 
to greater effectiveness 

terized by many POints . In a field charac-
of View and 

a great controversy there;s one 
rea of almost . ' ~ 

un~versal a 
greement - that of th 

d . '. e need for d es~rah~l~ty f h an the 
o etter edUcated and better 

leaders. trained workers and 

It is gratifying also to note that 
this is leading to 

critical examination a more 
of the nature and the ' 

grams at ' Content of training pro-
all levels - pre-e 1 

mp oyment College 
tr .. 
a~n~ng, in-service instruction, 

courses, induction 

refresher institutps. middle 
rnent courses 1 

- a 1 are undergoing 
manA.ge-

reevaluation and revi . 
in turn, has raised que t' S~on. 

s ~ons about the 1 
This. 

va idity of much . 
training. I h ongo~ng 

n ot er words, does it 
in fact produce the attitudes, 
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skills, knowledgeaud role nerceptions that the job requirements of 

today's world demand? 

The STAR Proiect, funded largely with federal money and being 

carried on by the American Justice Institute under contract with the 

Peace Officer Standards and Training Commission of California and 

three other states is an e~ample of a significant effort to examine 

bv empirical methods the roles, skills and knowledge required by the 

seven entry level iobs in the major phases of criminal justice prac-

tice. These kinds of efforts over time cannot help but affect in a 

positive way the quality of personnel performance across the board 

in police, courts, and corrections. 

Another hopeful sign on the professional horizon is the growing 

accentance of research methods as a tool of management--not merely an 

academic pursuit of new knowledge. Decision makers in government are , 

beginning to demand hard facts as a basis for policy making and action. 

In criminal justice agencies, the systematic gathering, recording, and 

analysis of objective information is complex and expensive, but it 

is just as essential as cost accounting an~ market analysis in a 

manufacturing or a life insurance business. 

We are still far from that kind of standard in the nation as 

I
J a whole or even in the handful of state and local jurisdictions where 

baseline data are collected routinely and evaluative research on an 

ad hoc basis are comparatively well developed. In a field where we 

I: have operated for generations on unsupported convictions, it is as 

difficult for traditionalist executives to adopt new methods as it 
'" 

was for "bush pilots" who flew by :!;he seat of their pants to get 
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used to flying aircraft by 
computer controlled 

The change calls for a new 
navigational systems 

state of mind as w~ll as . 
This 1 new technology. 

eads to the much d' J.scUssed 
ference". Wh 

y is it that when a 
question of I~echnology trans-

new 
thing is develop'ed in one 

and better 
way of doing some-

agency or one part of 
t the country, it 
ransfer el~ewhere J.'s so . s 

slow? P h 
er aps) it is because, What we, in 

a kind of slow osmosis. 

!Jow can Suc(~essful experience b ' 
e replJ.~ated by a 

planned stratE':;;Y 
rather than through the accidental 

congruence of favorable circum­
the fortuit stances and 

ous appearance of effectiv d 
e an purposeful leaders? 

Experience has taught us that 
need, technical knowledge, and 

money are not enough to produce 
change in the form 

action. of effective 
Favorable climate~ positive 

political power st , rong 
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' and public support professional leadership, are equally essential. 

" "at the same time. 's clear--all systems must be go 
The strategy 1 . to be 

' d'ction~ where there appears There is evidence that in jurls 1 

bl to bring "all atmosphere of general readiness it is possi e 

an of the right kind 't' n by the intervention systems" to the "go" POSl 10 

of change agents. 

1 Institute of Law ProJ'ects of the Nationa TI,e pilot cities l' 

Enforcement and Criminal . examples of the app 1-Justice are promislng 

cation of this strategy. 

of the ingredients of this 

, , "program contains some The "Impact Cltles 

be confidently predicted, plan. It can 

will not be uniform simply the success of these efforts f 
f, 
iT 

I 

however, that d h' 

of local lea ers lp of readiness and the quality because the degree d 

will vary from city to city. h with interest an We will alhwatc . 

d even if the successes hope~ an 

will learn from the experience. 

we undoubtedly are not spectacular, 

Prevention Activities Immediate Crime 

J 

I 
I 

f crime and delinquency pre-now more specifically 0 Speaking d 

perspective is beginning to e-'t seems to me that a new v~ntion, 1 

~ 

I 
~' 

~ i: it is not only a negative term, r 
velop. As we have intimated earlier, " b dy' s bus iness", ~ 

hence too often no 0 'I "everybody's business" and ,~I it is also j 

'b "1' ty for preventl0n ' b ' responSl 1_ V We need to decide how the aS1C f J 
h h the family, the schools} the chamber 0 jl~ sh

ould be divided. The c urc , . f the action,. 
1 has a plece 0 ' of our cu ture ., Private institutlon 

commerce-every h tended I 

Weakened, we ave L social control have I As these institutions of 

fes including co~rts, police, to look more and more to public agenc , 
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and corrections, to fill the void, It is necessary here to differen-

tiate between direct prevention, which has always been a criminal 

justice function, and the indirect efforts of other social institutions 

to develop character, good habits, and social responsibility, There is, 

however, a third force which has been given little attention in the 
I 

I 
I 

I 
literature on prevention. That force is made up of the efforts of po-

tential victims of crime to protect themseIve, by making it more diffi-

cult to commit certain kinds of delinquent and criminal acts, Rudi-

mentary eVidences of these kinds of efforts are seen in burglar 

alarms, automatic cameras in banks, the chain link f~nce around a 

factory, and campaigns to encourage people to lock their automobiles, 

But more about that later. 

There is one publicly supported agency which could do more than any 

of the others if it only would: The public sci'001., ,th rate exceptions, 

processes through its systam every child of compulsory school age. 

Most of the criminals of 1980 to 1990 ar" in the elementary schools 

today. The opportunity and the technology a>G at hand to identify 

the small percentage of these children who display symptoms of 

vulnerability. To label such children at an early age and mark them 

as hi~ potential deliquents patently ~uld be wrong. But to identi~ 
them for special edUcational and developmemtal programs within the 

school system might well be the most effective approach to delin-

quency prevention available to us. Advantage of this great oppor-

tunity is either being missed entirely or certainly not being ex-

ploited to any significant degree. Criminal justice leaders are in 

the best Position to prod the schools to move in this direction. 
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Now to corne back to victim self-protection. The vas t bulk of 

crime is some knod of stealj.ng. Much to the chagrin of the criminol-

t ' or two ago, it turns out that the ogical theorists of a genera ~on 

~ t 'I goods and the reduction of both the increasing abundance o~ ma er~a 

t h been accompanied, not by severity and the incidence of pover y ave 

, b t by great increases instead. a reduction in property cr~mes, u 

Parenthetically, this finding is w01:ld wide. Affluence is accompanied 

by waste, disrespect for property, cLnd carelessness by property_ 

owners. We leave our $5,000' cars un.10cked; we leave huge inventories 

d d n;ght, and our' retail merchants make shoplifting of goods unguar e at ~ 

so easy that it almost seems a crime to some people not to take 

advantage of it. 

the costs of thefts be passed on to the Instead of letting 

h form of increased prices and higher insurance general public in t e 

treating the c:areless potential victim of rates, we might begin 

theft in the same way we do the property owners who endanger their 

observe fire prevention laws and fellow citizens by failing to 

regulations. perverse and amoral way to look at This may seem a 

the prevention of theft, but reducing opportunity might just be 

far more effective than increasing penalties for the pitifully few 

who are apprehended and convicted. 

To do this we mus ~ ~ ~ t beg;n th;nk;ng of crime prevention not only 

in terms of character development and intimidation of the thief but 

also in terms of specifics and not just specific classes of crime 

as defined in the penal code as burglary, robbery, forgery, car 

'" 
theft, and the like. We need to zero in, for example, on armed 
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robbery of gas stations, of liquor stores, of fOod markets, or 

burglary of reSidences, of appliance stores' , of 
warehouses, and so 

on ane on, matching specific criminal acts wl.'th 
specific classes 

of potential victims. 
Each crime-victim relationship could be 

researched to identify common factors of vulnerability and then 

provide potential victims with programs of prevention. 
This kind 

of practical hard-headed approach to property crime prevention 

might well be far more effective than such conventional remedies as 

doubling the number of patrol cars, increasing penalties, or bUild_
' 

ing bigger jails. 

But what of crimes against the person?, Th 
ese are less nUmer-

ous by far, but it is these that frighten the law 
abiding citizen 

and subtract from his right to freedom from fear. 
Most of these 

crimes, ~s we all know, are Comml.'tted b 
y young males who in our 

culture are taught from childhood the 
virtues of phYSical courage 

and are initiated into the cult of masculinity, which is equated on 

every hand with fighting, shooting, and sexual prowess. 
This 

evidence includes our love of violent' drama, our d 
evotion to fire-

arms, our glorification of criminal folk .h-eros . 0 
ur children sit 

glued to television spending a fourth of their waking hours watch-

ing someone killed or assaulted every few minutes. 
If we have 

raised a generation of young 1 1 _ 
ma es a arge proportion of whom think 

they can solve most of their immediate needs by phYSical force, we 

should not be surprised • 

A very recent national poll reports that 41 per cent of men and 
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women over 18 years of age are apprehensive about leaving their homes 

at night because of the prevalence of crime, so their alternative is 

f " th (It b 11 Of' course, it has to stay home and watch more 0 J.t on .e u e . 

not been proven by any scientifically controlled study that the pre­

occupation with crime by our mass media is a significant contributing 

factor in the growth of crime, but there can be no question of the 

fact that crime, and especially violent crime is uppermost in the 

minds of the American public. Since offenders are a part of the 

public, We may be sure that this constant bombardment of crime news 

and crime entertainment can only suggest to the crime-prone that 

almost everybody else is doing it so why not me? 

There are many rather obvious preventive measures which could 

reduce crimes of violence dramatically if we were only willing to 

impose them. There has been so much said and written on the subject 
I 

'of weapon control that I shall not bore you with the stale arguments 

on both sides of the question. For purposes of keeping the subject 

alive, though, I suggest once more that we: 

(a) Register all firearms. 

(b) Prohibit hand guns except for police and 

military. 

-- (c) Institute measures for government control 

of all manufacture, sale, and importation 

of firearms. 

-- (d) Prohibit the manufacture, sale, or po-

ssession of switchblade and similar type 
..... 
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knives which have no legitimate use 

except as weapons. 

These ideas are not new, but unless we as 
a nation reach the 

point where we are willing to tr~de a little inconvenience for 

a large dividend in violent " d 
crl.me re uction, we should be willing 

to live and die quietly with the conoequences. 
We surround our-

selves with both the sounds and the instruments of violence and 

so, as Norval Morris has sal."d, "The U "t d S 
nl. e tates mayor may not 

be the land of the free, but it is certainly the home of the 

brave." 

A little less bravado and an increased measure of wisdom and 

common sense in the area of dangerous weapon control has the 

potential of being the most potent single strategy for the preven­

tion of violent crime. 
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EARCH PROCESS AS A FACTOR IN INPLEMENTATION 
THE RESOF DESIGN FOR CRIMINAL JUSTICE CHANGE 

Herbert Ede1hertz 
Law and Justice Study Center Director, 

Introduction 

Groups without 

Battelle 
Human Affairs Research Centers 

cr;mina1 J·ustice opera ~ , specific .... t ·ng responsi-

bi1ities can play a direct role in developing a climate for change 

. role in the implementing or but only an indirect or support~ve 

Whether such groups are assemblages institutionalizing of change. 

of action oriented ting from non-academic Citizens, researchers opera , 

. agencies seeking to foster or academic bases, or phi1anthrop~c 

system improvement, this The vehicle for poses special challenges. 

Promoting change must be any such group a change design which is 

d or experiment, or to justified by stu y be tested by the acquisition 

of knowledge. 

Obstacles To Change 

It is a commonp ace 1 saying that there ar e rooms filled with 

heaped high with research reports shelves, all and recommendations 

ga th,e.ring dus t . That this 1 · ation is oft-repeated does not genera ~z 

mean that it is unjustified. h that the generalization It is notewort y 

Only to studies commisstoned by is applied not criminal justice agencies 

als o to externally funded research efforts. themselves but 
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Generalities are coined because they represent what is tho~ght 
to be true in a very large number of instances. It does not follow, 

however, that generalities carry within them the explanation for 

the phenomena observed. The fact that most studies do not result in 

the implementation of recommendations does not justify the conclusion 

that the research Was poor, or naive, or not the subject of competent 

and effective technology transfer techniques. If the failure of 

change, in instances in which public service groups participate, 

was due only to the role played by such groups, it is a fair as-

sumption that the nature of the remedy would be clearer than it is. 

It is probably the better course to assume that there are charac-

teristics of the process, whereby the change design is commissioned 

and brought to the point of implementation which impede or inhibit 

the change process. 

In examining the change process, We must look at agency 

personnel on the firing line who must implement change, their 

superiors who must make the deCision to implement, thE:: criminal !-

justice agency which must make the legal and fin~cial deCiSions to 

allow change to occur, those who COmmission or fund the deSign of 

change (the criminal justice agency or an external public or private 

agency or group), and those who deSign change, in-house or outside 

researchers or planners. 

Worthwhile Change often escapes notice. It is probably initiated 

Without fanfare by internal processes within some agency of the 
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criminal justice system. 
1 and their supervisors 

Operating persont\\e 

b 'or or minor 
h th Y perceive to e maJ 

conditions whic e confer on h 
out with some form of roug 

Innovations are worked 

b '[ on a .E!.iori conclusions. problems. 
Change is often asee - ----

1 t Oes involved thinking--al par~ . 
analysis and testing. 

. tent with innovative Goals are cons~s 

What is to be done and why. 
understanding 

Successes are relatively 

d public service 
generally are not note , 

d d nd failures unheral e , a 11 d 

groUpS do not have 
process, unless ca e 

any serious role in this 

research or to marshal 
in for supportive 

community support for the 

change. is more formal, there is 
Where the process of problem solving 

interaction between 

usually 
a marked decline in the degree of 

h . a decreased designers of c ange, 
operating personnel and the 

f mmendatiotlS for 
likelihood of successfu 

1 implementation 0 reco I 

change often results. 
It is fair to assume that there is a 

, d the failure k of such interact~on an ' 
relationship between the lac 

to produce change. 
speculate that one important 

Is it also fair to 

reason for the lack of 
environment in which 

such interaction is the 

. d? I believe it is. h is commissione . 
researc will not produce action 

r ecognized that research 
It is commonly 

the needs felt by managers and 
change unless it responds to 

or Y t these are rarely the 

k who must imnlement change. e, 
wor ers - 'ng to 

t lly decide whethel: outside help is go~ 
individuals who ac ua Instead 

. to the solution of problems. 
be brought in to contribute 

on the firing line, are 
f h ge those 

the needs of implementers 0 c an ,~ 
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customarily filtered through layers of administrative superiors, 

or research and development offices; then legai and contracting 

officers take over. The commissioning of a problem solution may 

be via an R.F.P. (Request For Proposals), which often means that 

the problem has gone through an administrative "massaging" which 

can distort the staff articulation of its needs--and responses to 

an R. F. P. usually have major evaluation inputs by those who will 

not have to implement the results. The situation is only somewhat 

better where research is conducted inside an operating agency. 

Organizational lines can also be barriers to effective communication 

and interaction. 

The process of research authorization would appear to be the 

point at which the likelihood of implementation of the results will 

be largely determined--or, at least, it is the point at which many 

impediments to implementation may be eliminated. While this is 

essentially the responsibility of agency research and development 

officers or of managers who have similar functions, it is a respon-

sibility which they will find difficult to meet without i~creasing 

resources in both dollars and people. 

Research or problem solving must be seen by both the operating 

agency and the researcher as a continuing process, rather than as a 

task with a clear beginning, middle, and end. The implementer is 

too involved with his day-to-day problems to do more than pose the 

problem, and the research manager is almost always understaffed and 
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handicapped in moving back and forth between the demal'lds of current 

funding, the monitoring of research projects already funded, and 

planning for the next research cycle. 

Another impediment to implementation of research, built in at 

the commissioning stage, is the common emphasis on allocation of 

dollars for research, and the lack of dollars allocated for develop-

ment or adaptation of research findings for implementation. In a 

sense, this is analogous to the problem faced in the acquisition of 

computers, where the hardware itself is so costly that many 

" ' purchasers of such services stinted on the software which could 

make the acquisition of such services cost effective. Whether 

research is conducted within an agency or externally, an imple-

mentation plan should be required in a research budget. Under. present 

procedures, dollars allocated will often make possible n? more than 

a quick brainstorming session at which guesses will be made on 

implementing tactics or procedures--with only rare inputs from the 

managers who will actually be implementing change. 

The Implementation of Change 

The failure to realize change suggests that it is necessary to 

increase the practitioners awareness of the need to plan for research 

results. However, again we meet the fact that both operating agency 

and researcher are trapped by the concept of "research" as a limited 

process to deliver a product. Thus, there is often a high degree of 

interaction and communication between manager and researcher prior to 
.... 
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authorization of research. 
FolloWing this, there is 

grant~ or internal work ord a contract, 
ere TI1en, suddenl; there 

is no longer an interactive intell 
ectual exchange process. 

now alone with his t k The researcher is 
as ; the manager can turn 

Pr hI to his day-to-day 
a ems or if a research 

"M 
manager, to commisSioning of other 

research. i on taring" has now 
replaced the creative 

gave birth t process which 
a the problem-solving t k 

in as , and the first organized 
problem solution h b step 

as ecome th b e arrier to interact. 
Another ~on. 

serious problem in implementing 
change is that 

or design of change is research 
a time-consuming process. 

t d By the time a 
s u y is completed and' 1 . 

l.mp ementl.ng re 
commendations prepared, the 

re£ults may no longer be useful for 
anyone of a b 

With the passage of time, the 
num er of reasons. 

nature of the problem ma 
altered, requirin. y have been 

g new solut~ons or reworking 
f h of the study in light 

o c anged circumstances. 
The manager f h 

. 0 c ange, faced with 
pressl.ng and urgent problems 

on a day-to-day b . 
as~s, while awaiting research results may reach his 

Th . 
erefore, the proposed new 

a higher level of hostility 

OWn conclusions and act the reon. 
innovations may be . 

~nappropriate or face 

to change than is normally the 
some instanc . case. tn 

es, l.mplementation i . 
S successful- but th 

may sometimes b ' e explanation 
e that the research 

was commissioned to rationalize 
a prior deCiSion for change by 
or unconscious operational managers; consciously 

ly, the researcher's 1 b 
. a ors may have been invoked 

an ~mprimatur or justification. as 

137 

I 
~. 

I 
f~ 
1.1 
II 
j
.t 

.. 

i 
! 

! 

: I 



r 
I , 
; , 

Lastly, in a large number of instances, outside researchers 

or planners fail to influence operating agencies because they do 

net really understand the system they are attempti~g to help. This 

may be the result of inadequacies in research, but often it reflects 

the failure of researchers to interact with operating personnel in 

very basic human terms. Assuming, however, that research results in 

a timely and desirable design for change; other impediments to change 

come into play. 

Change makes very real demands on agency personnel with no 

guarantee of success. Change always involves risks. The substan-

tive issue addressed may not respond to the prescribed treatment, 

and the managers of change may not be able to handle new and un-

expected problems which could surface, notwithstanding assurances 

of the researchers and the confidence of their own super~ors who 

accepted study recommendations. 

Even though proposed innovations may ultimately benefit the 

managers and personnel involved in. the proposed change, almost all 

change will initially hurt some, though ultimately aiding others. 

A really good piece of research will often raise a host of 

new problems, many of which are not within the jurisdiction or 

managerial reach of the implementer. For example, research com-

missioned by a correctional agency may point to innovations which 

require the participation or cooperation of police prosecutors, 

courts, or welfare agencies. Even within the correctional area, a 

program for community-based correctiotls may r.'equire that certain 
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preparatory innovations take 
place in prisons or J' a-lls • 

... The action necessary to im 1 p ement innovat-lon ' ... ~n one area may b 
operationally e inconsistent 

elsewhere. 
or as a matter of budgetarl 

priorities with innovations 

Research organizations are 
rarely permitted involvement in 

putting findings to Work. T 
o the extent that there i ' 

b t ,s ~nteraction 
e ween cximinal J'ust 4 ce 

... agencies "nd 
,c. researchers or deSigners of 

change, Such interaction 
rarely survives th 

e delivery of recom-
mendations for change d ' 

an the supporting research. 
be no common acceptance 

'T'l ,,-nere seems to 

by a surgeon. 
of a pr9cess such ap liaft " 

- ercare provided 

The Public Se ' 
rv~ce Group and !~hange 

Thus far th' d' , ~s ~sCussi()n has been 
concerned with the general 

problem of ' 
~nnovating ChangE'" 

discussion f h 
This is necessary groundwork for a 

o t e role of pUblic service 
groups defined for our 

purposes as non-
governmental organizations. 

These groups Would 
appear to fall int h 

o tree categories with ineVitable ov 1 
them: (1) ,er aps among 

those which fund 
' or support research (2) th h' , ose w ~ch 

conduct research, and (3) th h' 
Ose w ~ch spur the activities f 

o funding 
groups and operating agencies 

to promote system change. 
The Russell Sage Foundation 

can serve as 
organization involved in 

, an overlapping role. 

ducting research in the 

an example of an 

It is funding and con-
area of evaluations. 

Local citizens' crime 
conunissions may arrange for funding and also cond11ct 

studies or 
investigations to promote change 

in dramatic ways. 
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Public Gervice groups, which fund or arrange for funding of 

research, are in a position to ignore the organizational boundaries 

which inhibit the implementation of change. For example, a citizens' 

crime commission can ~ddress the narcotics problem by research 

which involves federal and local law enforcement, as well as courts, 

prosec.utors, and police. Such groups can promote designs which go 

beyond narrow organizational or administrative confines. In contrast, 

it is highly unlikely that any unit of goverrtment, on any level, 

will conullission or promote research which will question the ap-

propriateness or boundaries of its operational responsibilities. 

Public service groups which are in a position to fund the design 

for change are in a position to address fundamental questions which 

do not have immediate payoffs; a luxury rarely available to agencies 

with operating responsibilities. Such fundamental ~esea~ch may 

well provoke questions which open new paths to successful imp le-

mentation of change, as in the case of very creative work now being 

done to develop new evaluation methodologies. 

Public serv:!.ce groups, which mus t rely on o·utside sources of 

support for their research efforts, must find ways to adapt the 

process of support solicitation to the goal of making their end 

product an agent for constructive change. This is a challenging 

and difficult task for an academic institution, for non-profit 

research organizations or for profit-making bodies. These groups 

are in a key position. Not only are they the ones usually called 

upon to produce the studies and recommendations which can promote 
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change, but also they can powerfully 
influence the client agency's 

potential for change by th 
e manner in which th~y respond to the 

client's perceived needs. 

such as 
tfuile this group cannot control 

variables, 
the adaptability of the operating 

agency to recommended 
change, they can work to develop 

ment, which will increase the 

mendations will be adopted. 

a product and operational environ­

likelihood that innovative recom-

In order to influence the 
adaptability of operating agencies 

to innovation, researchers 
must undertake introspect' 

~ve examinations of their own attitudes and tt 
a empt to alter the environment in which 

research result d 
s an recommendations are 

This 
received. 

suggest that the 

issues: 
researcher must attend to 

the following 

First, researchers t b 
identity of their cust mus e ve17 clear as to the 
ag~ncy or group of age~~~;~ w:~ cu~tomer·is an 
at~onal responsibilit for' h w~~l .have oper-
customer must be serv~d ~mp~ement~ng change. The 
groups. ' not t e researchers' peer 

Second, the Positive effec 
not be counter-,b>llanced b 'b ts o~ research should 
negative effects· I Y su stant~al and new 

• n correction ' desirable to effect 10 s, ~t would not be 
recidivism rates by a t percent drop ill average 
procedure which in; ~eatment and processing 
in recidivism o~· that ac , caused a substantial rise 
population which had a Plart of the correctional 

ow rate of re 'd' , to putting the change t k c~ ~v~sm prior 
eliminates court delay ~u~o~ :1 A procedure, which 
avenue for prosecutor and co~~ s to provide an 
delay to further rehabilitati rt to cre~tively use 
of tactics on the part of llonhwould ~nvoke a host 
court process to amend th a, t os~ involved in the 

d h e ~nnovat~on in p 'ti an t ereby unintentionall b rae ce, 
change. y sa otage the proposed 
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's that which 
Thl.'rd, the constructive change l. b 

eo 1e rather than Y 
can be implemented b:: p Ii will do little. good to 
idealized stereotype",. d for their success on 

t which depen 1 devise treatmen s h' h1y motivated personne , 
very special and very ll.g .'st in sufficient 
when such personnel do not e~l. and cannot be hired. 
numbers in operational ag~ncll.l:~ge the potential of 

, es that we clta h Change reqUl.r, , ' what will motivate t em 
personnel by consl.derl.ng 'od of time. We should 
to operate over a l~ng,per~nd for problems of 
allow for hum~n fra~~~l.:~other way, to put change 
human adaptatl.on. , t'ons to redirect and 

1 quires l.nnova l. 
to work a so re h staff we rely on to 
, telligently motivate t e 
~~hieve the de~ired results. 

the criminal justice system, 
In their proposals to agencies of 

change must engage in the 
those involved in the design of 

following activities: 
. ' e changes problems. 

First, recognl.ze that ~~mshOuld more and 
To a greater extent, resear , ely with demon­
more be conducted co-exte~skl.Vtaking by managers 

. h'ch involve rl.S' 
stratl.ons w l. .h 's rarely any guarantee 
of change because t ere l. 
of success. 

continuous relationships Second, maintain 
with the implementers of change. 

h e Are 
Third, ide~tifY ~!:d:g~~t:g~~c~e:~g ~om-

they the operatl.onal , s? Client or 
. ? Staff labor unl.on , 

munity groups. l' sually desirable that 
. . groups? t l.S U f 

prl.soner .' . into the design 0 

they m~e thel.r l.nphu~s their roles and futures 
innovatl.ons, and t a 
are taken into account. 

. 1 entation part of the 
Fourt.h, make 2mp :m

ll 
quire funding of the 

h t k This Wl. re researc as. tremendous extent, 
implementation taskh bT~ :ting is concentrated 
the task of researc u g "ill is dotted and 
on making certain that eve~~ "research. 1\ This 
"t" crossed--with respect: 'f' budgeted 

. But also specl. l.C 
should contl.nue. " t' lanning with managers 
time for liaison and JO~~'tP' a vital necessity 
h · ld· be urged for what l. "iLS, .. sou. 
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if research is to result in constructive change. 
Why should we expect research implementation to 
succeed when undercapitalized, more than any 
other new venture? 

Fifth, work to develop an educated and re­
sponsive audience for the innovation and to 
ensure that all elements of the audience are 
involved in implementation. If prosecutors 
prosecute more cases because they can be 
processed, it will do little good to expand a 
court's capacity to move cases. Nor would it 
be helpful to make a particular treatment so 
attractive to judges that they make more com­
mitments and thus more criminal records. 

It is also necessary to keep in mind that 
the audience is broader than the components of 
criminal justice agencies. Communityac-· 
ceptance may well spell success or failure for 
innovative change. We should remember, for 
instance, that for community-based corrections 
to succeed, we have to be able to put facilities 
in communities. 

Sixth, work on all levels to create ac­
ceptance of the costs of change. This should be 
a major role for public service groups not 
involved in the research process. Some with 
deep insight in the field of corrections say that 
nothing has been shown to work. We should always 
consider, however, whether the changes, which 
failed, were faulty in conception, in adminis­
tration, or in financing. For example; in a city 
y;ith poor public transporta·tion, can a halfway 
house or work release program succeed without the 
special expense of arranging in some way for the 
resident to get to his job? If a particular 
experiment appears to succeed. in a city, such as 
pol~ce family-crlsis-intervention units, will 
there be funds for follow-up replication or 
expansion or will the successful unit be isolated 
and finally ab~doned? It is important to stress 
the educational role of public service groups. 
The educational role of public service groups must 
extend to the question of budget justification. 
Such groups must be able to demonstrate not only 
that it is desirable to adopt change but also that, 
in the last. ,.ana1ysis, it will cost more in dollars 
and trouble not to adopt change. 
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identify those who will 
F:i.nally, they m~st t by proposed innovations) 

Perceive themselves urf b 'ects or clients. 
staf su J, '. whether managers, h t' hange should be sup-

This is not to say t a c one uncomfortable; 'f 't makes no Ported only 1 1 's being gored, we may . k w whose ox ~ 
but, 1f we no I. oring" is unnecessary. 
find that some of the g 'd or minimize it. 
It might be POSSib!~a~~ ~~~1degree of resist~nce 
We may be able to after consultat10n 

if necessary, . 1 1 to change; or, t an appropriate eve, 
with managers of Change.atelligentlY confront 
we may be able to more 1n W might even discover 
such difficulties ~eadd-o~. to~ high a price to 

h hurt inf11cte 1S 
that t e f't to be realized. pay for the bene 1 , 

are to contribute to the adopt10n of If public service groups 

constructive change in criminal justice systemS their efforts must 

contribute to in some way, 'ng They must, ~nvolve more than measur1 • . 

oJ. th operational Problems faced by those W1 the understanding of the 

ed ways of achieving organi-' demonstrating improv responsibilit, .. , 1 

'ble managers' pers9nal goa s . d where POSS1 , zationa1 objectives, an , 

of meaningful service. 
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CORRECTIONAL SYSTEM: A RATIONALE FOR DETERMINING PROGRAM ALTERNATIVES 

Introduction ~-=~.;,...-

Lawrence H. Albert Ed.D. 
Director of Rehabilitation Services 
Connecticut Department of Correction 

Albert S. Alissi, D.S.W. 
AssOCiate Professor of Social Work 

School of Social Work 
University of Connecticut 

Perhaps, at no other time in our country's history has the need to 

modernize and update the correctional system been more clearly eVident. 

Our system has developed like patch work into a complicated network of 

contradicting procedures and practices manned by virtually an army of 

"caretakers" and presents an almost insurmountable challenge to coordinate 

even under the best circumstances. Mos,t conspicuous has been the ab-

sence of a conceptual framework and philosophy to give guidance and 

meaningful direction to our various efforts. More specifically, there 

is the need for a Sound perspective which will help us to create a range 

of meaningful programs taking into aCCOUnt not only the changing needs 

of individual offenders, but also the increaSed knowledge concerning the 

SOcial and cultural influences on behaVior. This preliminary statement 

~ hopefully help to establish the rationale for determining program alter­)\ f natives. 

is an effort to formulate in broad outline some baSic concepts which will 

" 
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The Role of Normal Soc2a1 Processes in Rehabilitation 

Any r.ationale for altering service directions at this point in time 

would most likely call for radical changes. 
Although viewed on many 

levels, perhaps the most comprehensive change would be in the kinds of 

, . recources which should be involved in the provision of services. 
It is 

the position of this paper that since the main objective of any correc-

tional program is primarily aimed at rehabilitating and reconstructing 

life experiences to help offenders resume "normal" responsible community 

behavior, the ideal treatment should make as much use of normal on-going 

social processes as is possible. 
This principle applies as long as normal 

social functioning continues to be the major goal to be achieved. 

For the most part, the. public sector has traditionally assumed the 

major share of the responsibility for providing correctional services, 

More often, these were offered in a manner which reflectep an admixture 

of public ignorance, apathy, and fear. 
As a result, the services were 

less likely to be based on sound empirical knowledge and experience but 

were more subject to changes in public sentiment and inter.ests. 
The 

public approach to the offender has proven to be narrowly conceived and 

often reflected an unrealistic view of how man functions in his private 

every day community life. 
(Witness, for example, some of the unrealistic 

expectations of probationary and parole prescriptions regarding behav-

ior.) 
Basically, there needs to be a movement towards a new kind of sharing 

of responsibility involving a greatly enhanced role for the private sector,l " 

This would "open up" service options a«ross the entire continum from the 

early law-enforcement stages through the later termination supervision 
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s~ages. It will put more ne~ghborhood, and responsibility on family, ' 

community institutions which are , so intimately affected. 
1mp rt But, most 

o ant for our argument is that private involvement will in 

run be most effective and eff' , the long 
~c~ent in terms of our ma.J' or 

mizing norm 1 ' goal of maxi-
a soc~al funct~ , .... on~ng of the offender. 

The delegation of a social program area as pervasive and all encom-

passing uS criminal d ' ev~ancy to a limited segment of special~sts ... for pub-

s on ~s short-sighted. lic supervi i ' In the final analysis. the , very process 

which is respons 4bl f .... e or the art' 1 ~cu ation of deviant behavior 
responsibility fo~ must ass~e 

ameliorating that b h ' e av~or. This is another ~'Tay of 

saying that man is responsible for his fell ow man and cannot delegate 

to the specialist total responsibility--especially where the major 

resource for dealing with the problem lies in the social interaction of 

men. As long as the average citizen plays a p , 

h 

rom~nant role in settJ.'ng 

t e stage for d f" e ~ning and labeling deviant activities f h ' he must be part 

o t e processes' h J.n t e search for new acceptable forms of behavior. 

The offender can never assume normal social funct' , h' 10n1ng in a society 

w ~ch does not provide h t e means for reversing this labeling 
in his behalf. process 

It follows that' the attitudes of the average person 

must change to 11 f a ow or a new rol ' e ~n the correctional processes. 

The ration~le for community responsibility has been , corroborated 

~n recent years with th~ \:. successes of communi ty-based pro ar grams. in such 

eas as mental health and retardati . on. One way these programs suc-

ceeded in helping people remain in their own community settings has 

been through greater , 1 ~nvo vement and acceptance of more b' local responsi-

~lity for the mentally d' ~sturbed and retarded. Communities involved 
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in these efforts have naturally begun to think in terms of prevention. 

Similarly, communities may also be helped to relate more realistically 

to pr~~ary prevention in relation to delinquency and criminal behavior. 

This will be more possible as it becomes evident that the community itself 

can be changed so as to be less instrumental in "creating" deviant 

behavior in the first place. 

Changing Perspectives Regarding Treatment 

In our view, the treatment of choice in most cases should be an 

approach which is least likely to interrupt the normal social function-

ing of the offender. Institutionalization, while necessary and useful 

when the protection of society and the individual are at stake, should 

be considered as a last resort. Not only does it isolate the offender 

from his family, friends, neighborhood and community relationships which 
, 

are essential to maintain him, but more importantly, it will very often 

subject him to "negative" relationships in the artificially created in-

stitution of offenders. Closed institutions by their very nature offer 

limited positive strengths and supports for their residents. Hence, as 

critics have repeatedly stressed, the system itself often produces and 

maximizes the same deviant behavior it is designed to correct or eliminate. 

Secondly, the evaluation of success cannot be limited to the public 

sector alone. Involving the private sector will bring about different 

criteria regarding successful tratement. As the criteria for assessing 

successful treatment changes from the public institutions to the 

community-based programs, new dimensions for measuring growth and change 
.... ' 

may be discovered. To illustrate, an offender who function success-

fully in a modified "planful" manner in his own community circumstances 
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has demonstrated more 
progress and potential 

has been a "model" " compared to an inma te ~vho 
~nmate in many of' ' 

tutions. even our finest correctional insti-

Thirdly, a " new ~nvolvement of 
private resources should challenge 

Certain assumptions which are 
often taken for granted. 

is generally held that" " " For example, it 
~nst~tut~onalization 

to attain maximum Control of 
is the most ff e ective means 

behavior and offers the best 
individual 

means for protect" 
~ng th;~ public. 

neighborho d o s, sub-cultural codes 
But, it has been seen 

that in certain 

more limiting of behav" 
of behavior may offer 

Controls far 
J.or than is g 

enerally recognjzed~ 
example th 1 Consider, for 

, e c osely Controlled beha " 

close-knit neighborhoods such 
V~or so characterist4 c 

... of the small 
as "Little Italy", 

Furthermore 
, sub-cultures such as have 

and "Ch" ~na Town" , etc. 

emerged among drug addict sexuals, and s, homo-
among the militant autonomous 

of Control on th " groups have achieved a measure 
e~r members which may exceed sim"l 

artif" . 1 ~ ar efforts in the 
~c~a ly created cl" " 

~mate of ~ncarceration. 

As for the claim that s " 
oc~ety is always best 

ating dangerous Offenders th protected by incarcer-
, e argument is t 

in a time perspective. 
Although it may be 

no convincing When examined 

th true that temporarily 
e criminal is isolated at least, 

in illegal activi-
t" from opportunities to engage 
~es, upon release (which 

occurs well over 95 pe 
W"ll b rcent of the time) he 
~ e back in the community. 

. What internal 
h " Controls have been d 1 

W ~ch will serve in 'a s eve oped 
ense as a pr t o ection for society " 

tion (witness ~s a moot ques-
, for example, th h" 

Probad.on " 
e ~gh recidivism rates). 

~ as ~t traditionally operates 
, offers 5" !rally Ii ttle or 

at best minimal Supervision 
and controls as well as making 

minimal use 
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percent of probationers, 

do not adequately respond 

For roughly 75 
of private sector resources. 

nough ; but the other 25 percent 
thiS has been e . ~rcera-

difficulty leading to ~nCa 

to this 
"treatment" and get into further 

tion. that 

This leads to another fallacy 
most 

treatment 

which is revealed in the notion 

should always start from the 
in a correctional facility 

passing through stages to the least. 
lIed environment intensely contro 

·ty to moderate and eventually 
f the maximum secur~ 

The IIflow" then is rom The development of half-way houses, 
d · to freedom. . ·mum security lea ~ng d 

m~n~ programs reflect this tren . 
. ty of pre-release and a var~e work release, 

d d We recognize that reports nee e , h is still Although rigoroUS resegrc 
.r' At issue here are most prom~s~ng. 

conc
erning graduated release programs 

b rather the assu!i1p-
h s in programs, ut 

the concept of gradual c ange 
is not 

h
. be in one direction only. 

t~,on that t_ J.S • to 
only from the max~mum 

h Id be viewed as moving 
That the flow s ou I 

umber of reasons. n 
self-defeating for a n 

processes of incarceration for 
minimum control seems to be 

stated above, the very 
the fir.st place, as h· h in 

set of traumatic experiences w ~c , 
~nd;viduals creates a new certain... .... 

The isolation and newly forced re-
effect, impede such a transition. 

create a host of social and 
lationships 

psychological stresses and strains, 

family 

place an individual Hence, to 
. . new economic burdens, etc. 

cr~ses, t ols 'ding more con r 
as the beginning point for prov~ 

out of the mainstream, 

P
robation, creates many more 

than present day 

problems than it solves. 

in our traditional methods 
simple fact has been ignored 

HoW ironic that this that we have come to 
be that the treatm~nt sequence 

, onels of treatment. It may 

i ll revis ed. 
cherish must be drast ca y 

I a period of test~ng For ex amp e, ' 

150 

self in the community with modified restrictions may be a useful index 
. 

to determine more realistically just what kind of "special" environment 

facility (if any) needs to be utilized to treat him. If a sharing of 

responsibility could be worked out between the public and private sector, 

the offender would likely mOVe from the community based program to the 

total institutional life in a p1anful manner, (if need be) than to re-

sume normal community life at a later point. To b~ sure, such a procedure 

implies the existence of a wealth of human and material resources which are 

most often unavailable. Developing a sound approach, however, should not 

be handicapped by any current restrictions on resources. 

A Taxonomy of Program Alternatives 

Based on our discussion, Figure I utilizes t;~vo major dimensions for 

assessing program alternatives within the Criminal Justice System: (1) 

degree of control exercised--maximum, moderate and minimum; and, (2) the 

the differential utilization of resources--public and/or private. 

Generally, there are six points of entry based on these dimensions: 

(1) Maximum Control within Public facilities; (2) Maximum Controls within 

Communities; (3) Moderate Controls within Public FaCilities; (4) Moderate 

Controls within Communities; (5) Minimum Controls through Public Super-

vision; and (6) Minimum Controls within Communities. 

The services within each of these characteristically differ according 

to certain features: Maximum institutionalization refers to total incar-

ceration and behavioral controls. Offenders who are so incarcerated vary 

considerably in terms of personal resources, motivation, ~md capacity 

for effective social functioning. The criteria used appear to be related 
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~~~~~.JF~OmR~DE~T~E~RM~I~N!IN~G~P~R~O~G~RAM~A~L~T~E~RNA~T~I~V_E_S CORRECTIONAL SYSTEM: :b. RATIONALE 

FIGURE 1. Pr,j.vate- u . . 

...... Pubhc Sponsorship .•.•••• Private ...••.•...•.. 

h · Flow Chart . P blir Sponsors 1p 

Degree of Control 

Maximum 

Moder.ate 

PERMANENT CUSTODIAL RESIDENCE 

I Public 
'''Maximum Securit~ 
Prisons" 

\ '"" 

t / PARTIAL CUSTODIAL RESIDENCE 

III Public 
"Federal Release 
Centers" 

EJ 
~ 
C/) 

<" 

II Private 
-..I1ConnnUnity-based 

/ rlcultures 

1 
IV Private . 

I1Privat.e Hall;­
way 1!0uses" 

I O~ ___ ~ ...... I!L----=-8; 
1 

Minimum 

i9 o 
£: 
tfl ..... £: 

°u t J ...... 
~ NON-RESjIDENCE # 

V Public ~ Cl 

"Probation and ... f-------f~-~'-_f----.lI .... 
Pa~Ol'''. I, I 

and move to any other point. t ANY point Flow or Novement can start a _ 

psychologial history, be based on offense, danger, Connnitment, etc. Placement: Option to ities Hotivation, Capacity, Opportun , 
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future potentials, 

to the nature of the crime rather than anything else. Maximum controls 

in the community setting is virtually an untapped resource usually over-

looked in the traditional correctional services. The potential here 

shoUld be explored in light of the assumptions challenged above; namely, 

tha t can tro 
1 

can only be main tained wi thin "to tal ins ti tu tions ." Fa r 

example, social controls approach dramatic proportions in certain Curren-

subcultures such as communes, drug sub-cultures and in "natural" organi-

zations such as the "organized crime families," Black Panthers, and the 

Ku Klux Klan. Can the same measure of control be established and main-

tained to advance a rehabilitative ideology Within the community setting? 

Moderate control Within pt:blic facilities is beginning to become more 

evident with the development of group homes, day-care centers, and other 

kinds of partial custodial residences. Moderate control within communi-

ti es, a1 though appearing to be similar can be vas tl y dif f eren t by virtue 

of the kind of sponsorsh:;.p involved. Under private "quasi" voluntary 

participation, group homes, day-care centers, community center programs, 

etc., may "pjLggy-back" On normal on-going private serVices which are 

relatively free of the stigma so oftenatt,ehed to the public sponsorship 

of programs for offendel"o. It may prove more economical to subcontract 

services in.to any number of "quality" private social agency programs such 

as those offering services to families, drug addicts~ alcoholics, the 

homeless, and alienated segments of our population, etc. Especially help-

ful may be multi-service centers which have demonstrated successful treat-

ment programs which integrate various problem areas. The minimum Controls 

I 

I 
through public supervision are traditionally evidenced in probationary and 

parole practices in dealing with offenders. Basically, these are often a 
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kiner' of "trial" ped
od 

of time in which the individual functions in the 

community--under public direction--to prove himself c~pable of complete 

autonomy. The minimum controls "ithin communities appear to be an uneX-

plored potential with the exception perhaps of such programs as the 

volunteer SponsorshiP programS "here citizenS have taken on neW reSpons

i

-

bilities to help offenderS (usuallY in cooperation with the courts). 

There is potential here for voluntary involvement of private counseling, 

informal educational, recreatiOnal, employment services which can be a 

The offender, through such privately-SPOnsored activities, then is 
source of on-going help to offenders. 

not totally autonomous and alone in the community. 

M()st sigtdfl-cant in thiS scheme is the area in which publiC and 

private resources may be combined to launch new fo- of jointlY sponsored 

snd c()ntr

olled 

services in behalf of offenders. In aome cases, private 

facilities may be used to demonstrate an approach to specifiC problems 

which will reveal ne" dimensions for publiC responsibilities. In other 

instances, the publiC services may best be enhanced through sub_contractual 

a""angementS "ith established private agencies. Differing "blends" of 

cooperatiVe services may prove useful. Most exciting "ould be programs 

"here there is a genuine integration of resources into a smoothly functi

on

-

ing effort, maximizing the most positive contributions of each. project 

crossroads represents a current e>Ample of a "ell-known effort to achieve 

s;lcb a. goal. 

]j.elCibility in ~. As is made clea< in the adage, "DiH ;ren t sera ke
S 

for differ"" t folks," 

each individual must, at some point in hiS involvement with the criminal 
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jUstice: s:y~st~~~~==~~~~~~~~~~~~~~~~~~~~~~~~~::~~·--'--·--··o­
em, be evaluated with 

system of se- . regard to Where • v,ces they b 1 prOVided. As e ong in the 

over time their inv 1 , they must' a vement with the 

th 

cont~nually b sys t€ml moves 

at there . e re-eval ~s a flu'd uated in s ~ and f1 . ome Vlay. 
thr _e=b1e sys t This means 

. ough parole em all th and at all points . e way from probation 
~n betw'een. 1C. allows Flexibility who h 

individual s to progress i ful a n any direction's 

nd successful ... control over the 

equally important tha.t conti 

P

ubl' nued 
~c vs . . pr~vate 

one of the k eys to mean-l ... ng-

treatment process. M oreover. J it -Is 

evaluatio ... n be possibl I e regardless of 

n other words . . , 1t 1S im 
for a cont' ,perative that 

~nuity f 

involvement 

ways b f • e ound t o provide . 0 evaluat' 
w,thout "f ,ve efforts b 

rctise a b ragmenting" y a num er of the client. questions i Although 
variety of agencies this may 

tiality . . n such sensitive ar 
, Jur~sd-lct' eas r 

~ ~ons egard-lng 
, etc., this ... 

recipient . sharing of k 's crucial. nowledge 

confiden­

in behalf of the 

Our basic t· neses then is th 
ment, and d' at each person's ini . ~sposition ca""" , t~al p . 

... ot be os'tioning 

established . pre-detennined . ' move-cr~teria "f ~n advance b , ~ any . y the ex~st at pres 
chance. all. N enUy Resources' or, should th' must be dcvelo d 1.S be left to 

for each . d pe to provide ~n ividua1. for ta"l 
The Ina' ,or-made 1 

th Jar problem panning 

roughout the is to establish system dependabl at critical 1 

P

ro e means f paces 
gress or d or continual eterioration. evaluation to d r These eval etect 

egarding further uations will 
tr t help in d . ea ment pl ecision-mak" 

. lndicated r ans and detennine "'g egarding necessary any changes that 

P

r' controls. may be 
,vate res Joint pa~t-l " ources will be' • .c'pation a cr>tical f of public and 

participating -In actor. Th • his own t e role of 
reatment 1 

often overlooked • p an is another 
~n curre t n correctional systems. 

the offender . ~n 

important consideration 
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So, the schema proposed here would mean an individual could start 

out by being placed in a community-based program with moderate controls. 

Continual re-evaluation may dictate that he be placed in an institution 

because o:f a deterioration in his functioning; or, it may reveal dramatic 

improvement and indicate that he be released from any further involvement 

with the correctional process. In a similar vein, someone originally 

placed in an institution with moderate controls may, upon re-evaluation, 

move to an institution providing maximum controls or to a community based 

program. Correctional flow can be in either direction. 

The're are many obstacles; personnel may not be equipped to function 

differentially at each of the stages in handling problems of evaluation 

and making decisions. Prejudices may not be eliminated entirely. Chance 

factors doubtless will continue to influence the kinds of decisions being 

made. At this point in time, existing knowledge may not bel sufficient to 

help in making responsible predictions without careful long-term research, 

which will also be generated by using this proposed schema. 

Conclusion 

In conclusion, we have questioned the assumption that the major re-

habilitative functions remain solely within the realm of public agencies 

of social control and have stressed the necessity of utilizing private 

resources to maximize normal social processes as a major treatment tool. 

This obviously requires changing perspectives regarding how our society 

treats offenders. In this regard, we have emphasized the need to create 

regular community-based services in behalf of offenders reserving insti-

tutiona1ization only as a last resort. "-We have argued that p1anfu1 

graduated program alternatives can be used not only in terms of release 
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o facilitate 
tions. A diagnostic and pI 

tentative taxonomy " acement func-
of program 1 
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aunt dl.fferential d 

sponsor h· egrees of Control 
s l.p. And finally it and program 

, was noted that 
things mas t l:ikely 

would stand in 
traditional . 

ways of doing 
the way of initiating 

new ways of 
changes ·11 

functioning. M 
assive attitud. ] . l.na. 

the part of the public, 
Wl. undoubtedly 

be required on 
caretakers, and off d 

en ers as well. 
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ITUDE-ESTIMATION 
THE APPLICATION OF ~~~ENT OF PRIORITIES 

SCALING TO THE EI~:~BSUSTICE PROGRAMS 
FOR CRIM L~~ 

Robert. I ... Kapla~ 
. Vice Pres~dent 

Execut~ve Inc. 
Forge Aerospace, 

Fairfax County 

David Jaffe 
. Member Coordinating council 

criminal Justice 

In troduc tiog. (1) 
control and Safe Stree ts Act of 1968, as 

The Omnibus Crime 
h state establish a 

rertuires that eac 
amended, '1 

, res entation 
d 'th statew~de rep . 

Planning agen cy and a 

, ' al J'us tice 
from cr~m~n 

! 

to utilize regional governing boar w~ d 
have electe 

Most states , 's-agencies. 'd al Jur~ large indiv:.t u and community 

The 'J'ustice coordinating 
criminal 

bodies, and many 
. ttees 

es tab lish such corom:.t . 

dictions have 
taken the initiative to 

. committees, 
1 commiss1.ons, 

of boards s counci s, 
It 4S a plethora . 1 J'ustice resu ~ . creating crim:.tna 

. 11 charged w~th natJ_on, a 
grant applications. etc. across the 

, g corresponding 
d review:.tn addressed plans an b rds whether 

b all of these oa , 
A problem shared y 'ority-ordering of 

explicitly 
the requirement for pr:.t 

Or not, is are in 

, programs. 
criminal jUst~ce 

the programs Usually, 

proposed 

competition 
f 

limited financial 
either pr 

. f implementation. 
t::lm~ng 0 

lly the boards Norma , 
have availab Ie 

set the priorities: 
that can be used to 
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uence and resources or seq 

h . ues a variety of tec n~q 

1 

--,----·-------·---.~--~·--·---·~-~-"·!Jl 

1. Debate le~ding to a consensus, either arrived at 
informally or by vote. This technique is subject 
to the influences of dominant personalities, procedural 
maneuvering, political pressures, and a tendency to 
favor the inclinations of employment superiors. 

2. Ranking of programs by participants with or without 
arbitrary averaging or weighting. These techniques 
normally have little structure and as a result lack 
assurance that the competing programs were considered 
in a uniform, unbiased way by the participants. 

3. Structured Value Analysis (SVA) which is a complex 
technique involving the construction of a model based 
on available data. Lack of data or data of question­
able reliability limit the utility of SVA. Unfortu­
nately, these data constraints generally prevail with 
respect to criminal justice programs . 

4. Magnitude-Estimation Scaling (MES), a technique 
described more fully in this paper. 

Background of Project 

The Fairfax County Criminal Justice Coordinating Council (CJCC) 

was established in July, 1971, by the County-Board of Supervisors. 

One of the Council's purposes was to develop a county-wide compre-

hensive criminal justice plan. 

An initial draft of the plan for fiscal years 1973-1977 was 

submitted to the Board of Supervisors on December 1, 1971. Among 

other subjects, the plan contained a list of some 20 proposed program 

areas which were intended to improve the administration of criminal 

,justice within the county. In submitting the plan, the Council 

acknowJedged its responsibility for providing at a later date a 

priority ranking for the 20 program areas. 

In late November, 1971, Forge Aerospace, Inc, in view of its 

prior experience, was queried by the Council relative to the possi-

bility of utilizing Magnitude-Estimation Scaling as a means of 

establishing the requisite priority ranking. 
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Magnitude-Estimation 

TIle approach described is based on a unique application of 

Magnitude-Estimation Scaling. This is a technique whereby a large 

number of recognized authorities, representative of a broad spectrum 

of interest, background, and experience with respect to the subject 

in 1uestion are solicited to reflect their perceptions. A specially 

designed and administered questionnaire is used to record individual 

responses. The experts' responses are then aggregated to form a 

quantitative set of weighting factors which, in turn, can be used 

for assessment and analytical purposes. 

Some of the primary advantages to be derived from using the 

technique are: 

a. Otherwise unmeasurable subjective factors can be 
quantified. 

b. Highly dissimilar items can be related on a common 
scale. 

c. The derived weighting factors can be added since 
the method utilized a ratio scale. (Stevens, 1966) 

The basic method, evolved from psychological testing techniques, 

has been used in the past to describe the seriousness of urban crime 

(Sellin and Wolfgang, 1964) and insurgency in Thailand (Kaplan, et aI, 

1967, 1967A and 1968). The results obtained in these e.xperimental 

applications were highly convincing, defensible, and consistent. 

Experience gained during the prosecution of the work reported by the 

latter three references gave insight into additional areas of application; 

e. g., setting of prioritie.s, resource allocation, environmental 

requirements analysis, and material evaluation for source selection. 

160 
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~ve paragraphs f 

or each new program 
the respondents were area. Since 
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programs, h e etails of the 

t e brief descriptions 
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qualified to discuss all aspects of the subject being examined. 

The Council, by virtue of their intimate knowledge of the 

subject gained during establishment of the programs, appeared to be 

the most qualified to set the priorities. Expanding the number of 

respondents to include non-council members such as Fairfax County 

Police Force members, court officials, citizens association members 

was considered but discarded on the ground that their comprehensive 

experience might be insufficient to cover each of the program areas. 

The experience levels of the Council members are as shown 

in Table 1. The "Direct" category refers to experience gained as 

paid participants or employees of criminal justice programs; 

e.g., police, lawyers, judges, probation officers. "Indirect" 

refers to citizens who, by virtue of interest or participation 

in study groups, civic associations, etc., have extensive ~nowledge 

regarding the problen~ of administering criminal justice. 

Table II lists the composition by occupation of the Council 

members who responded to the questionnaire. 
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Table I 

SUMMARy OF CR 
IMINAL JUSTICE EXPERIENCE 

Type 
No. of , 
Members Years 

Average Total EXperience 
Direct 10 

YearS/Member 
96 

I ., 

9.6 
Indirect 5 

40.5 
8.1 

Direct & 
Indirect 2 6 Direct 

26 Indirect 3 Direct 
13 Indirect 

, 
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Supe~viso~ ~ 

Table II 

BACKGROUND 
OCCUPATIONAL COmlCIL MEMBERS 

CRIMINAL JUSTICE 

d f Supe~viso~S 
Boa~ 0 

Circuit Court 
Chief Judge -

_ County Court 
Court Administrato~ 

Cou~t Administrator 

_ Domestic Cou~t 
_ Juvenile 

commonwealth'S Attorney 

<.>eriff Chief Deputy ,,_L 

Chief of police 
Deputy 

. _ County 
Representat~ve 

ff'ce - (an attorney) 
Attorney ISO ~ 

t Planning Division 
D'~ector, Coun Y 
~ Office of Management 

. _ County 
Repres enta t~ ve 

Defense Attorney -
Bar Association 

County 

and Budget 

_ Northern Virginia 
. Office~ 

Chief probat~on 
_ offender 

o~ganization 
Aid and Restoration 

Defense Attorney 

pluS 

5 private Citizens: 

. t Commission 
1 Hiniste~ . _ Planning Dist~~C 
1 Rep~esentat~ve Chamber of Comme~ce 

tive - ~oters 
1 Rep~esen~a tive _ League of womfe~'vic Association 
1 Rep~esen a. _ Federation 0 ~ 
1 Representat~ve 
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Questionnaire Development. -- The descripti~ns of the 25 program 

areas formed the questionnaire. Each area was assigned an 

alphabetic code number and typed on an individual sheet of 

5 !z" X 8 !zll paper. The ordering of the pages was randomized by 

shuffling to prevent biasing by position. A sheet of standard 

instructions was stapled as a cover to form a booklet. 

Administration of the Questionnaire. -- The questionnaire was 

administered to most of the respondents at a meeting of the 

Council on January 19, 1972. Those members not p~esent at the 

meeting were polled individually by the Council's staff assistant 

on January 20 and 21. 

The respondent9 were asked to indicate their years of 

"direct" or lIindirect" criminal justice experience on the cover. 

The group was asked to read the instruction sheet and to ask 

questions before proceeding. 

It should be noted that the respondent's anonymity was 

preserved through the use of an ide~tification code number. The 

latter was essential only for data processing purposes. 

Each respon.dent was asked to rate each succeeding program 

area as to relative importance with respect to his first or 

reference item. The subsequent scores could be higher or lower, 

but not negative or zero, than the reference item which was 

arbitrarily scored at 10. 

The technique of referring all items to a common base 

establishes the ratio scale, an essential feature of the technique 

which provides the mathematical logic for justifying the_additive 

qualities ~f the weight (Stevens, 1966). 
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Results 

At the completion of the rating phase, the respondents' scores 

were mathematically aggregated by program area to establish weighting 

factors. The gE!Ometric mean provided the basic scores which then ,\Tere 

normalized by the lowest numerical value. Normalized weights were 

rounded off to the nearest whole number and arranged according to 

value. Those program areas with identical scores were maintained in 

descending decimal order. The normalized results in descending order 

are shown in Table III by title and code. 

,The "real" score refers to the unabridged results as derived 
./ 

directly from the questionnaires. The "alternate" score reflects an 

adjusted rating based on the elimination of one raw score from a single 

respondent. -7 Compared to his others, the score 10 was of such 
! 

inordinately low magn.itude that it biased the relative emphasis by a 

factor of about 2.5 to 1. Rank ordering, however, was not affected 

by the removal. 

Normally the characteristics of the technique; i.e., the use of 

a large group of respondents and the geometric mean, tends to @inimize 

the effects of extreme responses. In this application, however, the 

relatively small group, only 18, was insufficient to compensate fully 

for the unusually low response. 

it should be noted that three additional individual responses 

were eliminated from the calculation of both the "real" and "alternate" 

scores on the basis of technical error, e.g., omission of responses 
" 

and strike-outs, the latter being in.dicative of a violation of 

instructions. 
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The listing 
Contained in Table III not 

only represents the 
reco~nendations f h group 

or t e rank d 
or ering of the programs 

establishes the group's ' but also 
perCeptions as to th 

h e relative ' 
eac. For example, rank order 12 D 2mportance of 

, rug Abuse p 
judged b revention, has been 

Del' 

as eing only half ' 
as 2mportant as rank order 3 , 2nquency PreVention 

Program, with scores f 
o five and 

Juvenile 

ten, respeCtively, on the " 1 a ternate" Scale. 
Similar ratios b can e drawn between 

any two program areas. 

The fact that 
Magnitude-Estimation 

1 Scaling is based on the sca e establ' h rat.: 2S es a relationship ~o 
among the items. 

provides the logic wh' h ' This factor 
2c perm2ts mathematical 

weights, e 
.g., addition, Subtraction. 

manipulation of the 

An approach might be 

relative importance of 
the measurement or ' 

compar2Son of the 

(Re: 
functional groups f o programs , e.g., Table III) 

lEvenile Package 

Item 3 (N) 
Item 4 (0) 

10 pts. 
10 pts. 
20 pts. 

Here, the implications for r 
Competing packages 

Drug Package 

Item 11 (K) 
Item 12 (J) 

~source allocat~on 

6 pts. 
5 pta. 

11 pts. 

are clear~ 
can be weighed, 

items can be selected 
and compared as 

one against the h 
ot er or individual 

required. 
BaSically, the 

weighting process 
can be viewed 

.&.uidance for' the all ' primarily as 
Ocat20n of resources. 

Care must be taken , however , not t o confuse the relative 
emphasis values with the 

true cost of an individual program area. 
For example a 1 . , 0'tl7- r anking 

exceed the cost of a higher program may far 
rated item. 
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Table III 

PRIORITY - EMPHASIS RANKING 
OF 

CRIMINAL JUSTICE PROGRAM AREAS 

Title 

1. Alcohol & Mental Health Detention 

2. Comprehensive Justice Center 

3. Juvenile Delinquency Prevention Pr.ogram 

4. Juvenile Treatment 

5. Community Relations/Public Education 

6. Police Management 

7. Adult Misdemeanant Post Conviction Services 

8. Criminal Justice Information System 

9. Regional Programs 

10. Training 

11. Drug Rehabilitation 

12. Drug Abuse Prevention 

13. Equipment 

14. Commonwealth's Attorney 

15. Courts Management Study 

16. Violations Bureau 

17. Management Research & Development 

18. County' Court Administrative Office 
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Real Alternate 
Code Score Score 

D 27 11 

E 26 11 

N 26 10 

o 25 10 

D 23 10 

R 19 8 

A 19 7 

H 18 7 

v 16 7 

x 14 6 

K 14 6 

J 13 5 

L 13 5 

C 12 5 

G 12 .5 

y 12 :s 

P 8 

F 8 
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19. 

20. 

21. 

22. 

23. 

24. 

25. 

Highway SafetY' 

Recruiting 

Organized Crime 

Public Defender 

Pretrial Detent~on .... System 

Riot Control 

Criminal Justice 
Libra17 Services 
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NOTES 

the hope that the h 's paper in d with (1) 
, The authors prese~f t J. '11 assist those charge , 

descrJ.bed WJ. 'rities for criminal justJ.ce method and experi;nce establishing prJ.o 
the difficult tasK of 

and other programs. '1 Chairwoman of the 

' -F Mrs. Blythe PersJ., '1 and Mr. John 'd operat10n 0_ d' ting CouncJ. , 
The k'n co .. Justice Coor ,na . inal Justice . 

Fairfax County cnm,nalf the Fairfax County G~'md No less essenual 
Rick, Staff Assist~nlt ~re gratefully ac~nowble !~l'members of the d ' tJ.'ng CouncJ. , t'cipatJ.on y Coor J.na, d diligent par J. was the patJ.ent an , 
Council. 
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POLITICAL OBSTACLES TO CHANGE IN CRIMINAL JUSTICE AGENCIES: 
. AN INTERORGANIZATIONAL PERSPECTIVE 

Paul Solomon 
John Gardiner 

National Institute of Law Enforcement 
and Criminal Justice 

Law Enforcement AsSistance Administration 

Introduction 

The problem of managing change or "putting innovations to work" 

is complex, a problem with many facets.. Yet, if the process of 

change is to be either understood or managed, the problem needs to 

be broken down into digestable chunks. This paper attempts to 

consider such a chunk--political obstacles to change--in terms of 
' . 

interorganiCational mechanisms of dependence, influence, and power. 

"POHtical" is used here in the sense of factors influencing change 

and involving interaction among Organizations. The focus is not 

on partisan POlitics, but on small "p" Poiitics--conflicts OVer the 

goals, methods, and activities of criminal justice agencies. 

The success of innovative programs requested by administrators 

of police departments, courts, or correctional agencies is often 

influenced by a variety of outside forces--mayor's office, legis-

lature, police benevolent association. Conditions of dependency 

among organizations prescribed by law and those based on values, 

attitudes, or pressures both limit the flexibility, for instance, 
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of a court administrator 'de him with seeking change and prov~ 

opportunities to use these relationships to build suppQrt for his 

This paper explores programs. , ational dependence interorgan~z 

their influence on change relationships and ''''-lnal justice in cr~ULJ.. 

. organizations. 

of Dependence Sources 

, 1 'ustice The cr~mina J system than just a police involves more 

d' trict attorney or warden. A complex network of formal 

developed to deal 
chief, or 's . have been 

1 interact~ons 
1 organizationa h lp to create and informa -lnteractions e 

' These .... ' , 1 and the victlm. d the ' h the cr1m,na . agency an w~t r-lminal just~ce between a Co .... 

of dependence dence refers to 
co

nditions k Depen 
d d in this networ . ' inclu e _ other org~nizat~ons 

f one agency the requirements 0, of anoth~.r; a for the resources 

state , depeIJ.dent 0;.-. ' for instance, ~s pr~son, the legislature for 

f a dependence The nature 0 financial resources. 

depends upon its however, 

relationship, 

extent and form. 

of Dependence.--Extent _ is A police department totally dependent 

'1 if the city on a city counc~ , counc .... source of funding -ll is the sole 

for the department. f t he departmen In contrast, i t has an alterna-

, urce of funding, t~ve so . its dependence on '1 -ls not the city counc~ .... 

The police chief may find support for a proj ect that 
complete. h source. 

fund from anot er or will not 
council cannot t there are 

d .by whether or no ' determine t O
f dependence ~s If there are, exten urce 

In short, the 

b 'n the same reso . ities to 0 ta~ , 
multiple opportun diminished. If revenue 

t f dependence ~s the exten 0 ' proportionately 
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is confined to a single source, the agency dOes not have the 

capacity to choose among alternative resources and is limited as to 

the programs it can attempt to develop. (Thompson, 1967:30) 

For.~ of Dependence: Lesal-Authoritati~' __ A police department 

or prison is embedded in a legal web of authority and responSibility 

that inclndes local, state, and federal leVels of control. However, 

the primary level of authority and responsibility varies from agency 

to agency. Cities and towns, by and large, control the police. 

Coon ti es bear major res pOns ib i Ii ty for the courts. Th e s ta tes mas t 

often operate the correctional institutions (ACIR, 1971, Chapter 4). 

As a result criminal JUStice.organizations, are entWined in an array 

of legal-authoritative relationships(mayor's office-police departmen~ 
which determine responSibility for the activities and constrain the 

actions of justice organizations. 

~orms of Depende~: Lesal TranSactional. __ While operating, 

criminal JUStice agencies receive their managerial direction and 

finanCial support from various levels of the government hierarchy; 

they interact on a tranSactional basis as the offender is processed 

from arrest through the COurts into prison. A discrepancy eXists, 

therefore, between the direct authority of the local government OVer 

. the law enforcement agency and the reality of daily interaction 

among JUStice agencies. This discrepancy can create conflicting 

pressures inVolVing legal-tranSactional and legal-authoritative forms 

of dependence. When·a criminal justice admfnistrator finds himself 

in the crOSSfire of these dep~dency relationsh~s, he is faced ~th 
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The situation Conflicting interests. f satisfying t
he dilemma 0 . ~o law en-

t -tve Qo1utJ..onft. _ , f m innova... __ l ead to his abstaining ro may 

forcement problems. --Normative refers 
. Influence. dence' Normat~ve 

Forms of Depen. . . dividuals and organi-
or views held oy ~n to th ~. values, norms, f 

' to the exe:r'cise 0 influence refers . community; =<;ations 1n a 

confonn to these views. pressures to e to normative­The referenc 

h relates influence, t us, t o the community . pro-organizat~ons, 

fess ona i 1 associations, reference groups, and indivi.duals that 

exert pressure and inf luence on de. t l- policies of 
potentially might . d Pilisuk, 1970), 

. s (Perrucc~ an r~riminal justice agenne to mobilize 
- f m their ability influence ro 

These 

. . deriv~ their organ~zat~ons 

partisan political the actions of t to influence ! comm
unity suppor ups or. 

blic interest gro The mobilization of pu . 

d hoc bas~s, primarily on an ~ __ _ 

organir .. ations. 

. r anizations occurs as a 
comnran,ty 0 g , he 'ustice process. 

difficiencies ,n t J '. 1 
response to perceived . 1 informat,ona, 

. d t for financ~a , . is depen en A J'u8tice organ~zat~on ( 1966). 

' t'ons Evan, f organ~za ~ support on a set 0 a
nd other forms of the distinguishing 

This organization-set can d to reflect be subdivide 

character~st1cs 0 " f its members. 's u-eful for under­This analysis 1 .~ 

dependence influences standing how 

. f Dependence Consequences 0 

change. 

When one organization to satisfy its resource depends upon others 

1 a port10n 0 . needs, it oses . f its ingep~ndence. 
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This loss of autonomy 

is acute in the criminal juStice area, becauae agencies have few 

alternative resource sources. This suggests that the forms of 

dependence characterizing an agency's relationship wi th other 

agencies affects its relative power: The agency's capability for 

defining and implementing changes is, thus, reduced. 

Conse uences: The Obstacle of COriflictin Goals.-_Any govern-

ment Unit haVing authority over a justice agency may control not 

only its purse strings but also job placement, promotion", and 

agency operation in general. In contrast, the tranSactional flow 

of offenders inVOlves operating relationships among police de-

partment, district attorney'S office, courts, prisons, and the 
probation office. 

Change efforts that attempt to either reduce the incidence of 

crime or improve attempts at its solution have to be directed at 

an operating agency. Yet, justice agencies are managed by different 

centers of Political and governmental power, which often operate to 

aChieve Contradictory ends. These COntradictory ends inhibit the 

aCCeptability of change, each center of power working against inno-

vations supported by the other. Donald Cressey'S discussion of the 

conflicting goals of criminal justice agencies illustrates this 
conflict. " 

police are charged with the duty of keeping the 

crime rate down and tend to look with disfavor upon prison programs 

which might reduce the degree of security against escapes • 

welfare and educatior.al groups become upset when changes in CUstodial 
SOcial 

routines threaten to "-rupt programs of treatment and training" 

.·1 
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(cressey, 1966:1030). A justice organization may, then, be diverted 

from its crime reduction efforts by the goals of another goV

ern

-

mental organization. Change efforts directed to~ards alleviating 

crime may be lost in political conflict. ThiS complex System of 

interdependencies creates barriers to change already existing ones 

that are constructed to prohibit basic communication about solutionS 

to la~ enforcement problems. In short, the criminal justice orga-

nizatio
n 

loses the flexibility· and adaptability that comes from 

autonomy· I ~nse9uences: Fower of ComIDu~ty or8anizatio~._-wnile the 

relationships between governmental unitS and criminal justice 

agencies may hinder innovation in operating agencies, the influence 

of community organizations may at times be used to facilitate change. 

These organizations are devices for bringing together individuals 

in response to some issue or prob~em in the community. They obtain 

their influence and po~er from their ability to motivate sufficient 

numbers of people to donate their time and money for the support of 

the "organizational viewpoint" (Perrucci and Filisuk, 1970). Only, 

if sufficient resources are obtained will governmental administr

a

-

tors be ,onvinced that the issues involved are politically signif1-

cant. Without the resource of strength in numbers or finances, the 

community organization will have little po~er to either promote or 

hinder change in law enforcement agencies. Yet, the fact remains 

that a criminal justice administrator may turn to such community 

interest groupS to obtain support for hiS progr_. This strategy 
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of informal b-a sorp'tion f o communi ty , 
agenc ' mterests .into 

the justice 

y, coopt~ion t'l' , u 1 1zes one form of a dependency relationshi 

to lessen th p, normative-influen ce, e constraints of another , legal-

atlthoritative. 

dealing w'th Obstacle.--A maJ'or , organizat. problem in 
" 10nal change is that h 

zations are t e contexts of organ
4

-

constantly chan . ~ 

Consequences: Dependence as an 

" g1ng (Emery and Tris 
cnminal justi ' . '. .t, 1965). All 

" ~e admul1strators are faced with 
social even's ' . the consequences of 
, :1.. , r10ts, supreme court deci ' S1on, and elections over 

which they have little control. The onsl ' 
facing justice' aught of crises . agenc,es create b continually 

o stacles +u 1 
for firefightin' . • clange by using resou· ... ces 

g tha t m1gh t othe . rw1se 1;>e available 
responses to problems. for creative 

These crises are not 
altering the changes in the way of 

formal structure and mode of 
Rather they alter operation of an the character of ' agency. 

( 

1nputs to th 
Terreberry, 1968:601)., e 'organization 

Since he l' must continually 1 
1mited resources to f' h ~a. 1 upon his 

19 .t fires--citi in zen demands to reduce 
a particular neighborh robbery , ood, employee d' ' 

the ad . , ,ssatisfaction m~n~strator enthusiastic ' etc. ---about innovat' 
resources available ,on often finds few 

to buy ,support for it. 
because while th A dilemma results 

e agency is faced .with a need t o cope with its 

turbulent envi ronment, 

b'l' ~ J.ties necessary for 

so h' h 19 ly dependent on 

have the optio~ of the 

it often does not h ave the r esource capa-

respi'mding. Because the J'l'<' •. ; __ , l- ... ce .qg~nC'y is 

orgallizations in its . '. enV1ronmeut .,. d , ,~~ oes not 

ostrich or t . urtle and sooner o~ ... lat0.:C must 

respond in some fash' ~on. 
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The Management of Interdependence 

Strategies for Interaction.--All criminal justice administrators 

have a basic awareness of the relationships of their agencies to 

others. After some reflection, an administrator will probably be 

, 
r able to develop a complete statement of these relationships. Once 

this has been done, he can use his knowledge to win support for his 

change programs. In short, the various dependency relationships 

hav~ to be understood if they are to facilitate change (Emery and 

Trist ;1965) • A strategy may be formed that uses centers of power 
i' , . 

to either promote change or generate new ideas for attacking problems 

of crime. The relevant centers of power will vary from situation to 

situation. Most often they will include the government agency 

responsible for the budget and supervision of the justice agency. 
r 

They may also include community organizations with influence in both 

government and law enforcement agencies! A justice unit, itself, 

may be inc.luded because of the charismatic qualities of its leader. 

Whatever the case, an administrator may find that he can use centers 

of power to get support for change. If a police chief, for example, 

decided upon a strategy of altering change proposals to fit the 

views or requirements of a city council member or the mayor, the 

proposal when it is accepted may by chance still substantially meet 

the'department's requirements. If the required alterations are so 

substantial that the change. is valueless, an indirect approach can 

be attempted. 
... 
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As an alternative 
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, an administrator may tr 
l;>oth those affected ' y to get oupport 

by the change and those 

from 

to influence it. with the POwer 
A warden can involve his g d 

ment and· 1 , ' u,'ar s in the develop_ . lomp ementation. of 
he can use lo. t t . ' a change. If he ob tainstheir ., 

o convlonce the c·· . . support, 
ommloss.ioner of 

accept the ch correctiOns to 
ange. Employee groups 

such as Ii 
associations B po ce benevolent 

. ,or ar groups can be 
used by allowing 

cipate in planning them to parti-
and implementing . 

centers f the change to pressure these 
o power (Katz and K h 

a n, 1966,Chapter 13). 
trator can 1 . An adminis_ , a ternatively, 

,attempt to develop comm . 
for his programs. unloty Support 

A district att orney f . his ' or lonstance 
Suggestions for ch . ' can publicize 

to get the Support f 
ange lon bail procedures. 

He can also attempt o Commu. . 
nloty organizations 

actively seeking h for his program by 
t eir acc·eptance' of i't. In 

of either professional 

other reference group 

Continuously. 

any . 
case, the SUpport 

association, community 
organ~zation, or Some 

can only be obtained by 
working for it 

Yet, such Support w.ll 
f lo only be effective i.f lo· t lo.s su ficient to 

convince the 1 d : ea ershlop of controlllo. that the ch . 
ange loS warranted. ng organizations 

_

F_a_C_i;.;:l:.;:i:..::t:.::a~t~i~o~n~o~f~I~n~t~~~~~ 
eractio~. __ A d·ff 

- lo erent set f 
an organization such a 0 problems faces 

s a state 1 panning agency, 
regional planning 

Coordinating cOuncil. 
Council, or criminal justice 

fund pro· Jects deSigned These agencies to . 
lomprove the abi1it 

deter . y of justice units to cn.me or apprehend 
offenders. An 

the 0pti y funding organization 
on of enCOuraging has 

requests for pro. 
Ject fUnding a d 

n assistlng 
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in the development of ideas for change by local laW enforcement 

units. If it chooses to follow this option, the agency. needs to 

develop a strategy for achieving these ends. The following outlines 

All of the components of the strategy deal with the development 
such a strategy. 

of mechanisms for using dependence relationshiPs to facilitate 

change. First, tbe channels of communication tbat facilitate the 

flow of ideas, information, and· influence from one organization to 

another need to be developed (Hudson and audso
n

, 1969). In order 

to get an idea to tbeue places wbere it will receive due con-

siderati
on

, mechanisms of transfer need to be established' )!ore 

than the simple mailing of a letter or report is needed. A· 

c=unicati
on 

cbann
el 

involves complex personal interactions that 
! 

not only develop a climate for intercbange of ideas, but encourage 

the translation of tbese ideas into improvement in the operation of 

justice organizations (Katz and Kahn, 1966, Chapter 9). The idea 

is not necessarily to formally structure the communication cban
nel

, 

in tbe sense of a computer system; it is important, however, for 

the organization to develop a systematic approach for bandling 

communication. 
A unit cbarged with communication and other responsibilities 

for managing interdependence is needed to make tbes
e 

communication 

linkages work. persons operating this function can·s
erve 

as links 

in the process of change in law enforcement agencies (Mertou, 1965). 

They can tie the resources, for instance, of a funding organization--

a state law enforcement planning agency--to the needs of the criminal 
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This unit h , t us, can function to 
designed to attack transfer ideas 

criminal ' Justilc!e problems to 1 . . 
In add.t. . awenforcement 

~ ~on, the unit can 

b 

work with local ' 
com in,ing the . agenc,es, 
agencies. 

u~~ t members' k , . nowlE~dge in the t b ' 
sciences with h . ec_n~cal and social 

t e expertise . of loc~al jus tice 
solutions fo 1 personnel, to develop 

r aw enforc . ement problems (Lefton, 1970) 

proposals may th . _.' These 
" en be direc ted _ to a~other subunit of 

planning agency- f the state 
.. '. or evaluation and, "perhaps f i' ' 

point is that tf.. . ' u~ mg. The important 
, ,c .ose who are -affect(!!.d by a' h 

enforcement problem c ange proposal in a law 
area need t b' -, ? e brought ' . 

planning for ch ,nto this proces~ of 
, ange (Zalezenik and Jardim, 1971). 

manage.this process. This unit can 

Once a plan has been accepted, h . t ere is still implem~ntation. the problem of 
The foc\.!.s of the dj , _ ,scuss~on has b " 

acceptance and . een on how to get 
support for a chang~ idea under condit' ~ons of inter-

dependence. Once acceptance h'as been' obtained 
of the change be and implementation 

gun, there is still 1 a need to see how the ch 

a tering dependen~e 1 ange is re ationships. Wh h en a change effort 
ensive enough to 1 . is compre-

, a ter these relationships 
that the affected ' there is a likelihood 

. agency will serve as an obstacle to the change. 

That is, unless the ~gency is aware of the change and has be'en 

included in ff e orts to'plan d an carry it out, its lack of involveUlent 

of the change goals. For 

how ,change in the police 

ac J.evement and knowledge may hinder the h' 

instance, by considering depar tmE:uc_ affec ts 

the operations of the district attorney's office, a police chief may 
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be able to improve hjB relationships with that office on both 

political and operating levels. Thus, political obstacles to 

change may also be reduced by the establishment of ongoing co-

opel:ative relationships among criminal justice agencies (OSTI, 

Conclusion 

This discussion has dealt primarily with obstacles to change 

brclught a1::out through the interdependencies of criminal Justice 

organizations with the other organizations in their contexts. This 

focus was chosen because of interests in (1) how an administrator 

can effect change where his organization is highly dependent on 

other organizations for support, and (2) how a unit channelling 

funds to local justice agencies can use the powe:::: of its do~lar to 

help reduce crime and apprehend criminal offenders. The strategies 

suggested for dealing with obstacles resulting from dependence are 

necessarily general. The idea was not to state once and for all how 

to manage change. The knowledge necessary for this sort of statement 

does not exist. Besides, the individual administrator needs to 

develop a strategy to suit his problems.Thes~ strategies were, 
! : 

however I' presented to show the importance of conununity involvement 

, . in criminal justice change and the participation of law enforcement 

personnel in any attempts, for instance, to reduce crime. 

Too many discussions of obstacles to change convey the im-

pression that chang':! is good. In fact, "Change may be good or bad. 
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be able to improve his relationships with that ·office on both 

political and operating levels. Thus, political obstacles to 

change may also be reduced by the establishment of ongoing co-

operative relationships among criminal jnstice agencies (OSTI, 

1967) . 

Conclusion 

This discussion has dealt primarily with obstacles to change 

brought about through the interdependencies of criminal justice 

organizations with the other organizations in their contexts. This 

focus was chosen because of interests in (1) how an administrator 

can effect change where his organizat~on is highly dependent on 

other organizations for support, and (2) how a unit channelling 

funds to local justice agencies can use the power of its do~lar to 

help reduce crime and apprehend criminal offenders. The strategies 

suggested for dealing with obstacles resulting from dependence are 

necessarily general. The idea was not to state once and for all how 

to manage change. The knowledge necessary for. this sort of statement 

does not exist. Besides, the individual administrator needs to 

develop a strategy to suit his problems. These strategies were, 

however, presented to show the importance of community involvement 

in criminal justice change and the participation of law enforcement 

personnel in any attempts, for instance, to reduce crime. 
t. •. 

Too many discussions of obstacles to change convey the im-

pression that change is good. In fact, ~change may be good or bad. 
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The quality of change ---,-~~-.-..... 
depends on fact~rs 

as well as Political. th~t are organizat" ' , , ~ona1 

Any discussion of I 

some changes need to 
be slowed down 

thought out. ' 

change must remember that 

prevented 
, or more clearly 

Efforts to understand 
or manage change are not 

change, but only 

rected towards" 1 
~mp ementing every 

proposals or id eas for at g·etting 
change to the " ' 

pO~nt Where they considered for their 
own merits. 

can be 

di-

get to the point h were 
The proposal f 

the promising ide~ can be 
or change needs to 

plan for change by and developed into a, 
for those it w'ill aff 

and us" ect. By d 
~ng POWer and de . , un erstanding 

pendence relationsh" 
law enf ~ps existing in a " orcement sett" g~ven 

. ~ng, political obstacles 
POSSibly become facil"t' to change could 

~ ators of change. 
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